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ABSTRACT

This research studied how, and the extent to which,
participation was part of the Tennessee Valley Authority's

(1VA)

Tributary Area Development (TAD) program.
The methods of the research and collection of data and

information for this thesis project was done through a couple of
techniques. An extensive review of participatory planning,
tributary area development, and Tennessee Valley Authority
literature was conducted. This review included going through
TVA

and TAD

participants

and

flies.

An interview process

liaisons

of

the

TAD

involving

program

was

past
also

conducted as part of the research and documentation process.
This study concluded the following as regards the TVA's
TAD program: ( 1) the TAD program was compromised by the
myopic view of its participants; ( 2 ) partners to the TAD process
acted like competing

interests

groups who campaigned to

define the optimum and express the need; ( 3) the TAD program
was a political game that was full of strategic moves, defensive
strategies, manipulative tactics, and belligerent attitudes; ( 4)
owing to the above, among others, the TAD program, it can be
said, failed as a participatory planning program.
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CHAPTER ONE
INTRODUCTION

In September of 1990, Ruth Knack stated in Planning
magazine that along with cluster development and inclusionary
zoning, citizen participation ranked high on the list of planning
"virtues" (Knack, 1990). This thesis seeks to utilize one of the
virtuous elements of planning-participation-to study how,
and to what extent, a particular development initiative, the
Tennessee Valley

Authority's Tributary Area

Development

Program, incorporated the input of citizens under the banners
of

"Grassroots

Development"

and

"Democratic

Planning."

Throughout its history, the 'IVA proudly touted the agency as a
democratic institution that planned for and with the grassroots.

An

example of this vaunting can be seen in David lilienthal's

book, 'IVA: Democracy on the March. In expanding on his
theory of the grassroots this past board member and chairman
of 'IVA implied that the agency was a decentralized and
people-centered bureaucratic agency that practiced "grassroots
democracy" (Neuse, 1983).
The Tennessee Valley Authority was created by the 'IVA
Act

of

1933. The creation of this regional

development

authority was to impact a large geographical area (comprising
seven states) and spark a massive and unprecedented regional
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development planning initiative that was conducted throughout
the Tennessee Valley.The act created a broad

mandate to

plan,

survey, study, experiment, conserve, develop, and promote the
general welfare and resources of a people and their region. The
creation

of

an

administrative

apparatus

with

a

regional

development and planning purpose for a delineated geographic
area was one of the first such attempts in the United States.
This unique exercise was later to serve as a development
plannin g and infrastructure building prototype for much of the
world.From Turkey to Australia, from Ghana to parts of Europe
and the Middle East, the attempts to replicate or emulate the
efforts of the Tennessee Valley Authority were/are done
assiduously.In describing the extent to which the TVA concept
influenced planning, it has been said that,

"if

planning

historians were asked to list the most important events in the
history of American urban and regional planning in

this

century ... the creation of the Tennessee Valley Authority in

1933" would probably be one of them. It was further stated
that "the Tennessee Valley Authority is the one event that
connects all [the] central achievements and personalities of
American Planning" (Gray, 1987).
The New Deal era and the existence of the Muscle Shoals
munitions plant in Alabama provided the impetus to create an
agency that espoused integrated resource development on a
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regional scale. The initial supporters of the TVA concept
envisioned the river valley system, with its power generation
potential, to be a catalyst for progress and a solution to
arresting the underdevelopment of the region. In advancing
this initial idea of Senator George W. Norris, President Franklin
Roosevelt was instrumental in getting legislation passed and
signed in 1933. This act brought about the creation of the
Tennessee Valley Authority as a regional development and
planning agency (Gray, 1987). In conjunction with federal,
state, local, and voluntary agencies-as well as with the citizens
of the valley at large-the Authority was assigned the task of
fostering

economic

and

primarily

through power

natural

resource

generation,

flood

development
control,

and

navigation.
In addition to these above goals, there were other issues

pertinent to the TVA concept. Neuse states that the TVA
concept can be classified into five basic categories: unified
regional development, decentralized administration, active
dtizen participation, soda! responsibility, and apolitical policy
making (Neuse, 1983). The Tennessee Valley Authority, in its
attempt to improve conditions in the region, was intended to
serve as an example of how regional development planning
could successfully occur in the United States.
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The outlines of TVA's regional plannin g mandate were
stated in Sections 22 and 23 of the Act of 1933. President
Roosevelt, in his Executive Order of 8 June, 1933, elaborated on
these sections when he stated that:
In accordance with the proVIsions of

section 22 and section 23 of the
Tennessee Valley Authority Act of
1933, the President hereby authorizes
and directs the Board of Directors of the
Tennessee Valley Authority to make
such surveys, general plans, studies, and
demonstrations as may be necessary
and suitable to the proper use,
conservation, and development of the
natural resources of the Tennessee
River drainage basin, and of such
adjoining territory as may be materially
related to or materially affected by the
development consequent to this act, and
to promote the general welfare of the
dtizens of said area; within the limits of
appropriations
made
therefor
by
Congress (Gray, 1987).

This statement served as a broad mandate for the

three

member TVA board to conduct its loosely stated planning
function. The vagueness of this executive order and the Act
itself, in time, created friction between TVA Chairman A. E.
Morgan and Directors D. lilienthal and
centered

around

what

role
4

the

H.

TVA

Morgan. This feud
was

to

play

in

implementing development initiatives in the valley (Gray,
1987).
In the process of seeking to fulfill its

mandate, the

Tennessee Valley Authority's adapted notion of the grassroots
came to serve as an ideology and moral symbol for the agency.
It denoted that the Authority believed in "decentralized
government," "community independence," and the "initiative
and recognition of individual worth." Discrepancies in this
statement of the grassroots become apparent when it is
compared to the actual practice that evolved over time.
This discrepancy between theory and practice partly
serves as a rationale to investigate whether 'IVA initiatives,
such as its Tributary Area Development Program, were actually
participatory in practice. The grassroots claims of this unique
agency bear some resemblance to some of the principles of the
participatory development planning prototype. The claim of
being holistic,

integrative,

sensitive,

and

elicit

able

to

indigenous concerns and interests are mentioned by the TVA
and basic tenets of participatory planning.
Participation may be defined as "putting people first"
(Chambers, 1983) in development initiation, decision-making,
information utilization, administration, and implementation. In
effect, it means making local people active participants in the
entire development planning and administration
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process.

Participatory

Development

is

seen

as

a

"bottom-up",

sustainable social process that goes beyond economic and
infrastructural transformation. It is a development initiative
that implies active involvement in decision-making. At best, it
involves the comprehensive participation of local residents who
are the target of any development initiative. A discussion of
the definition and dimensions of participation follow in the
next chapter. For now, however, a brief discussion of the
evolution and context within which participation

gained

recognition is briefly discussed below.
The search for a meaningful way to conceptualize and
operationalize

participation

is

a

result

of . the

growing

recognition "that people everywhere have a basic right to take
part in decisions that affect their lives" (Mathur, 1986, p 1 3 ) .
This attempt to fully realize meaningful citizen participation in
planning has taken place both internationally and within the
United States. In this country, the effort to do so entered into
federal initiatives like the Urban Renewal Program, Community
Development Act of 1974, and the Poverty Program.
Prior to the Urban Renewal Program in the mid-1950s,
little attention was paid to the idea of participatory planning .
The citizens' role at the time, consisted of local elites sitting on
boards

solely

for

the

purpose

of

fulfilling

legislative

requirements. States stipulated that in seeking to borrow funds
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from its coffers, organizations had to set up citizen boards.
Federal initiatives also stated that a means should be provided
for the actual involvement of citizens. This call for public
participation was expressed in Urban Renewal legislation, when
it stipulated that citizen advisory boards were to be set up.
However, as Edmund M. Burke, the planning theorist, has
stated, the purpose of this position was largely to gain
legitimacy from the public. This meant that no genuine form of
"grassroots

participation"

found

expression

in

federal

declarations of this kind (Burke, 1979).
The Community Development Act of 1974 was another
federal initiative to advocate participation. It stated that at
least two public meetings were to be held in order that citizen
input could be solicited. The hope was that citizens could
contribute to the establishment of . program priorities, the
making of recommendations, and the advising of how resources
were to be allocated (National Model Cities, . 1975 ). These
federally-sponsored

"partidpatory"

organizations

did

not,

however, have much legitimate power or purpose. The
Neighborhood Councils under the Community Action Agency's
participation program were, for example, placid committees
that

served as instruments in the agency's rhetoric of

"grassroots partidpation" (Arnstein, 1969) . These comments
regarding the federal government's attempt to implement

7

participatory planning should, however, not be misconstrued to
mean that all that was done was fruitless. The Federal Poverty
Program, for example, contributed three legacies to the citizen
participation effort. For one thing, it was an acknowledgment
that citizens could serve as a source of information and
"collective wisdom." It also meant that the public (mainly the
poor) came to be seen as a "collective consumer," who had an
interest and stake in federal programs. Lastly, the process of
participation became institutionalized as a result. This can also
be said for some of the other acts and mandates that stipulated
that citizen involvement be part of their programs (Burke,
1979) .
What is salient about the theory and practice of
participation is the discrepancy that exists between the two. As
Neuse illustrated, the rhetoric of the 1VA's grassroots claim
departed considerably from its actual operation. In reference to
this dilemma, Fagence states that there exists a chasm between
the theory and practice of institutionalized democracy and
institutionalized participation (Fagence, 1977). It has also been
stated that many institutions have ventured into utopian
schemes in their attempt to conceptualize participation (Hall,
1988) . This discrepancy issue concerns a general effort to study
how a link can be provided between the theory of participation
and the practice of planning .

8

The basic question of what is meant by participation and
who

should

be

the

participants

immediately

present

themselves. Burke states that to discuss whether planning is
participatory or not is a moot point. The focus he says, should
be on the following questions: What is the nature of plannin g?;
Who are the participants?; What roles do they serve?; What is
the process of decision-making in planning with participants?;
and What function do the participants in planning serve?
(Burke, 1979). Concomitant with, yet contrary to, this line of
argument is the int�esting point Montgomery makes, when he
says that

In reviewing the circumstances under
which [institutions]
might support
participation, we can apply the same
analytical categories that have proven
so useful to writers of murder
mysteries: to search for the motive, the
means, and the opportunity for the
bureaucrat to commit such an unnatural
act (Montgomery, 1988, p107).

Montgomery's comment highlights the belief by some
that any form of genuine and meaningful participation is a
contradiction in tenns . The orientation of this opinion is to view
participation as a strategy for

expediency and

co-optation and

also as a means to attain non-participant and pre-formulated
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goal statements that border on the utopian (Midgley, 1986) .
Some theorists comment that declarations advocating the
involvement of citizens are wrangled in "moral sentiments" and
"ethical issues" and are divorced from "theoretical and practical
considerations" (Montgomery, 1988, p34).
There quite obviously exists a dilemma for institutions
that seek to attain some form of genuine participation. These
problems pertain to the definition, dimensions, techniques,
processes, and prescriptions of the participatory development
plannin g prototype (Chapter Two investigates this in detail).
Montgomery states that in the call for bureaucrats to help
people help themselves by their taking part in the programs
intended to benefit their lot, a problem arises when one
considers what the means and purposes of the initiative should
be (Montgomery, 1988). One of the most arduous contentions
regarding participation and planning is what the functional role
of planning should be. Burke comes up with seven major
functional roles of planning . They are the planner as analyst, as
organizer, as broker, as advocate, as enabler, as educator,
and/or as publicist. The attributes of each functional role can
be stated as follows:

Planner as Analyst: This demands that
one be able to comprehend and
integrate information that is peculiar to
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the environment at hand. It demands
careful
analysis
and
a
clear
understanding of local mores. It is also
basically a role that involves careful
project development.
Planner as Organizer: This role has two
classifications. Namely, the ability to
organize dtizen and client groups into
the process of planning and also to
develop support for the task at hand.
The requisite skills call for good
management and political astuteness.
Planner as Broker: Whereas the role of
analyst is to integrate information, the
broker is
assigned the task of
coordinating varying and competing
interests. The role performed can be
described
as
being
a
"technical
ombudsman". The classic tools, Burke
says
are
mediation,
negotiating,
persuasion, and bargaining.

The Planner as Advocate: This is a role
that incorporates an overt bias. The role
calls for the planner to act as a
representative and advocate for a
client/interest group; usually one that is
underrepresented
(i.e.
the
poor).
Therefore the planner is acting as a
catalyst for social change on the behalf
of the group.

The Planner as Fnabler: In this role the
planner acts solely as an internal
catalyst, as opposed to the advocate
acting basically as both. This is a
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nurturing role that tries to get people to
help themselves.
The Planner as Educator: This is the role
that Burke describes as a transaction in
knowledge between planner and client.
The planner shares technical knowledge
and the client shares indigenous
knowledge. Another role, he says, is to
enlighten the public about the purpose
and function of planning.

The Planner

as Publidst: This role
mainly calls for the planner to structure
and define community problems and act
as an energizer for public involvement.
(Burke, 1979,p268)

Burke says that the constellation of these roles can be
classified into procedural and interactional skills. The former is
related to function and the latter to coordination. The roles
enumerated above are not intended to be mutually exclusive
but rather should be seen as a dynamic and mutually inclusive
trait. Circumstance,however,should determine what and when
a particular role is most appropriate (Burke, 1979). Burke's
seven functional roles call for the planner to be an informant,
instructor, motivator, and partidpation enthusiast (Korten,
1984).
This search, by many, to conceptualize and operationalize
partidpatory and planning processes has been in part due to
12

the

failures of past and present

development

planning

strategies. A central tenet of planning--zoning--was even
debated in the U.S. courts and resolved in the verdict handed
down in the case between the Village of Euclid, Ohio vs. the
Ambler Realty Company. The concept of planning seems to be
associated with the process of change, be it with the creation of
it, the coping with it, or the attempt to predict and influence it
(Burke, 1979). Planning is also thought of as rational action.
Altshuler and Burke both talk about a process of consistent
effort and prudent analysis. Dorris defines it:

as an approach to meeting the many
problems of the community. The
planning process is a rational method of
problem solution, reduction, elimination,
and/or prevention. (Dorris, 196 7, p24)

Towards the stated end of problem resolution, Morrison
states that the overlapping concerns of planning are existing
conditions, goals and objectives,

implementing

the

plan,

defining and selecting the alternatives, and evaluating the
results (Morrison, 1973) . Planning, it can further be said, is
inherently supposed to structure our communal activities-
social,

physical,

economic,

political,

ecological,

and

even

psychological-so as to come up with a feasible environment in
which all elements thrive interdependently. The attempt to
13

achieve this coherent and compatible interdependency has, for
the most, been dismal. We have historically planned with
oversight (a utopian outlook)

and undersight (a myopic

outlook) rather than with hindsight and foresight (i.e 20/20
vision).
In tackling the problem of rationality, consistency, logic

and the like, in past planning methods, one invariably comes to
the subject of neoclassical economics (Korten, 1984) . It has
been said that this "ruling paradigmn of development planning
is to blame for many past inadequacies and has

also

contributed to many contemporary development problems
(DeSario,
Approach,

1987) . Frequently referred to as the Blueprint
the

described

tenets

of

this

paradigm

are

remarkably in contrast to the principles of participatory
development planning. Participation has been touted as an
alternative (at times, rhetorically)

to the neoclassical or

blueprint approach. Konen describes the characteristics of this
latter approach to be an affinity for centralization, technical
data, rigid scheduling, pre-formulated goals, and "expert"
judgment. As can be seen, most, if not all, of these attributes go
against the previously stated

definition

of participatory

planning . Korten eloquently characterizes the dilemmas that
the neoclassical approach creates, when he states that the
context in which planning is conducted is:
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often multiple; ill-defined, and subject
to negotiated change; [moreover] task
requirements are unclear, environments
are constantly changing; and costs are
unpredictable. Although knowledge is
severely limited, the blueprint approach
calls for behaving as if it were nearly
perfect (Korten, 1984, p182).

Korten additionally comments that the Blueprint approach
ignores the "need for a dose integration of knowledge-building,
decision-making, and action-taking roles" (Korten, 1984, p182).
Concomitant to this, he says that it is the preponderance of this
approach to cater to industry over agriculture, urban over rural
settlements, optimal use of capital over human resources. This
approach also grossly exploits natural and environmental
resources and advocates large scale production (Korten, 1984).
Neoclassical efforts, for

example,

have come in the form of

structural adjustment programs. These programs are especially
popular in international development planning . The objective
of this method is primarily considered to be a remedial
strategy

for

the

structural

transformation

of

declining

economies. Measures such as currency devaluation, subsidy
and transfer payments, and export promotion were some of the
norms

of

this

approach

(lineberry,

1989).

The

main

deficiencies of the neoclassical approach are said to be the

15

effect these policies have on indigent non-partidpants. It is
also argued that neoclassical measures are technocratic, asocial,
and bureaucratic (Midgley, 1986). These measures additionally
treat intended beneficiaries as patients on an operating table.
Citizens are therefore thought of as non-intelligent consumers
who were hopelessly in need of an initiative resembling a
rescue mission (Korten, 1984).
The neoclassical value system of development planning
has however been questioned (Hall, 1988). The most vehement
critics

of this

approach

have

been

proponents

of

the

dependency theory. This denunciation of the neoclassical
method, and the debate as to what alternative method should
replace it, started in the 1960s and continues to this day; the
debate has been largely unresolved The proclamation to
address the empowerment of people through parti dpatory
processes was one of the issues to emerge as a result of the
move away from neoclassical economics (Korten, 1984) .
Allegations leveled against this traditional method of
development planning are very indicting. Gran's discussion of
this topic leads him to state that the five basic pitfalls of
neoclassical economics are as follows:
( 1)

It counts human goals as material,
largely ignoring what it cannot
quantify.
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(2)

It denies the implication of
historical evolution and context.

(3 )

Activities are treated in isolation
or in pseudo-systems, not in the
true world-system context.

(4)

The economic dimensions are
artificially separated from the
social, the political, and the
ecological; this distorts the
multifaceted nature of reality.

(5)

Economics preaches a myth of
hannony in a world of obvious
conflict (Gran, 1983 , p2).

Gran additionally dtes the comments of Lutz and Lux,
when he mentions that attention has largely been paid to
wants rather than needs and that these have been pursued in
an economic market; a market that is oblivious to sodal,
political, and psychological phenomenon (Gran, 1983 ). The
salient point that comes across is the belief that the technical
and quantitative nature of neoclassical development planning
fell short when it was applied into a largely non-quantifiable
context. The prevailing consensus was that a chasm existed
between objective technocracy and a subjective, value-laden
milieu. This dichotomous relationship pertains to the questions
of "what is" (objective) and "what should be" (subjective). This
relationship, DeSario says, involves the tension
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between

·

technocracy and democracy. Technocracy is defined as "the
application of technical knowledge and expertise techniques
and methods to problem solving." Democracy connotes citizen
participation in policy and decision-making. DeSario goes on to
say

that

these two innovative concepts

(technology and

participation) have historically matured along divergent paths.
The scenario can be summarized as such: in a world
where technological breakthroughs find their relevance in the
human consuming environment, it becomes of paramount
importance for humans (as the consumers) to be partners in
the technocratic decision-making process (DeSario, 1987). As it
has been stated, the citizen should cease to be seen "as either a
tabular rasa or a passive, uncritical sponge" (Gran , 1983, p150);
after all, the public is not simply a mass statistical abstraction
(Korten, 1984). Proclamations to this effect have resulted in the
realization that humans are an impo rtant resource who cannot
be ignored in the making of dedsions that, at most times, affect
their very own livelihood (Mathur, 1986).
This movement advocating participation was adopted in
the post-war era throughout various parts of the world. They
came under the banners of citizen participation, community
development, animation rurale, the cooperative movement, and
participatory development among others. The attention to the
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concept of participation was, however, tangential to the other
issues that gained popularity during this period (Hall, 1988).
In international circles, the official endorsement of this

strategy of plannin g basically started with institutions such as
the World Bank and the IIistitute for Development Studies in
Sussex. The emphasis of this initial recognition in the 1970s
was directed towards the ideas of "growth with equity" and
"basic needs" (Korten, 1984).
In the United States where the concept was pioneered

mainly through federal efforts, the idea started as far back as
the 1950s. Burke states that the three major changes that
sparked the movement in this country were multiple planning
centers, citizen participation, and a different decision-making
environment. The ideas of specialization, advocacy, and goal
orientation, Burke says, are pertinent to the multiple planning
center concept. Regarding citizen participation, he states that
the previous preoccupation with technocracy was replaced by a
concern for the involvement of citizens as well. The new
decision-making environment has been characterized by a shift
from a purely rational and technical method of decision
making, to one that also incorporates social, psychological, and
political phenomenon as well as the input of citizens (Burke,
1979).
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The generic conventions of this participatory approach, as
characterized by UNFSCO, therefore, center on the following:
development from below; development based on basic needs
strategies;

autonomous

and

self

reliant

development;

development from within; development centered on man; and
worldwide development under the New International Economic
Order

movement

(UNFSCO,

1986).

The

conception

of

development planning is, therefore, now a multi-dimensional,
communicative approach and no longer a blueprint, one
dimensional one. The emphasis is more on process, people, and
elements such as the environment (Midgley, 1986); it is no
longer simply concerned with the churning out of products.
Korten summarizes the shift as follows:
This most often seems to involve
observation,
guided
disciplined
interviews, and infonnant panels rather
than formal
surveys;
emphasizing
timelessness over rigor; employing oral
more than written communication;
offering informed interpretation rather
than extensive
statistical
analysis;
making narrative rather than numerical
presentations; and giving attention to
the
process
unfolding
and
to
intermediate outcome data required for
rapid adaptation, rather than dwelling
on the detailed assessment of final
outcomes. Rather than provide the static
profiles found in the typical sodo-

20

economic swvey, it involves a quest to
understand the dynamics of the sodo
technical (Konen, 1984, p186).

This prescription for a relatively new kind of planning method
is what many in the United States and around the world have
been striving to attain. Philosophical justifications for the
institution of genuine forms of participatory plannin g abound.
It was previously shown how federal efforts such as Urban
Renewal Program of the 1950s called attention to the idea of
participation in planning. The Tennessee Valley Authority
claimed

to

have

successfully

instituted

tenets

of

the

participatory paradigm. Indeed, it served as a basic ideology
throughout most of its existence. International development
agencies around the world and numerous national governments
similarly incorporated the rhetoric of participation (Mathur,
1986). Countries like

Zambia

incorporated

it

into

their

development plans; Tanzania. initiated the boldest attempt yet
in its Uj amaa program. like TVA, all sought to institutionalize
the process of participation in planning. TVA, for instance, set
up Tributary Area Development Agencies and Authorities
while Tanzania struggled to set

up cooperative villages

(Midgley, 1986).
In order to better understand any process, one must
study examples (purported or otherwise) of
21

its

practice

(Booher, 1974). Therefore, this thesis will investigate the
Tributary Area Development Program as an

example

of the

participatory process. Additionally, due to the fact that the
1VA has historically served as a prototype for development

planning around the globe, one may learn some lessons that
can be applied to the practice of participatory development
worldwide. This adds special credence to the aim of this thesis,
especially when one studies the predominant mode through
which initiatives have sought to implement participatory
planning--the institutionalizing of it. What follows next is
therefore a discussion of the definitions, dimensions, processes,
techniques, and prescriptions of this form of planning. A look at
the 1VA, its ideology, and the Tributary Area Development
Program follow. This study then concludes with a search for
parallels and lessons from and for the Tennessee Valley
Authority.
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CHAPTER TWO
PARTICIPATION

INTRODUCTION

Chapter One briefly discussed part of the general context
in which the topic of participation lends

itself

to

the

development planning debate. The chapter also set up a
connection between the Tennessee Valley

Authority

and

participatory planning. The relationship between the two had
to do with the fact that both planning prototypes declare
similar tenets in their practices. In drawing this parallel, it
became evident that discrepancies existed between the theory
and

practice

of

participatory

planning.

Two

aspects

fundamental to this dilemma have been those debates that
have

centered

on

the

definitions

and

dimensions

of

participation.
Chapter One also discussed how past and traditional
institutional plannin g methods fell short of their intended
objectives. One fundamental flaw was considered to be the
inattention paid to the input of citizens wh� organizations
particularly planned for the grassroots. This crucial point
centers around the following question: "who defines

the

optimum and expresses the needs?" Was it to be institutions
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alone or institutions with the genuine involvement of citizens?
·(UNESCO, 1986, p66). In Chapter One, we also learned that
when institutions worked without the input of citizens to shape
development initiatives, they emphasized statistical, rational,
and rigid models that ended being to the detriment of intended
beneficiaries. These orientations, additionally, usually produced
capital-intensive industrialization projects that were divorced
from traditional modes of production and inadequate as
vehicles for attaining sustainable development (Hall, 1988).
This rigid and capital-intensive attempt at development,
Fagence states, centered in part on a value system that was
locationally and culturally alien from the community's. This
value system was additionally oblivious and insensitive to the
concerns and contributions of consumers (Fagence, 1977). Such
a

detached

and

seemingly

parochial

plannin g

method,

therefore, denied itself the opportunity to incorporate the
valuable insights of local and indigenous community members.
This "analytical paradigm" and "hierarchical, centralized
approach," therefore, fell out of favor and was replaced by the
participatory method of planning. For many, this alternative
(participatory) process came to be seen as an indispensable
part of good planning in the early to mid-eighties (Hall, 1988) .
Orators eloquently touted participation as a basic principle of
humanitarianism and even drew from constitutional literature
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to support their claims. Morrison, for

example,

cites the First

Amendment's guarantee of free speech when he states that this
provision serves as the basic rationale and channel through
which dtizens can articulate their agendas. Secondly, he draws
upon the "Due process" clause in the constitution. Morrison does
so by equating intellectual property ("people's opinions") to
physical property. He mentions that in the tradition of
Jefferson and Madison, due processes should exist to foster the
attainment of liberties. Intellectual property-being one in the
same as physical property-is therefore considered to be one of
the basic conditions for the fulfillment of one's right to
individual liberty and thereby also a right to partidpate.
(Morrison, 1973). Yet another borrows from lincoln: "plannin g
is not only for the people, it should be of the people and by the
peOple" (Donis, 1967).
Participation, as such, increasingly came to be seen not
only as a prudent strategy for realizing plannin g goals, but also
as a fundamental right to be accorded dtizens. Beyond just
being

considered

an

individual's

right

and

a

goal

of

development planning, partidpation is additionally considered
to be an important procedural element for planning (Midgley,
1986) . To repeat what was said in the previous chapter, this
recognition of partidpatory planning centered around the idea
that

"rational-technical"

information was
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insufficient

for

genuine development; this realization is especially true when
the relevance of such information is directly related to its being
applicable to and appropriate for a social, political, and
ecological context among others. In support of this general
statement, Geoffrey Vickers states the following:
it is not technology per se [that is
myopic] but the extent to which we
have failed to control and guide it
according to human values ... lacking at
present is the capacity of our people to
determine
collectively
the
roles,
functions, and limits of technology. QJJ.ite
simply, such determination cannot be
achieved without a substantial degree of
citizen participation (DeSario, 1987,
p15).

This call for citizens to participate in technocratic matters
is pertinent due to the fact that these decisions affect the very
fabric of their lives. It also invariably serves as a recognition
that

citizens

possess

valuable

insights

about

their

own

communities. In essence, the involvement of people provides
them with a chance to determine the state of their socio
economic well being. It also serves as a way for them to
contribute

their

knowledge-an

admittedly

valuable

development resource--to the largely technocratic decision
making process of development planning. (Montgomery, 1988).
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This issue also centers around the idea that, no longer should
development initiatives be centered an economic production
system; they should be centered on people. The crux of this
statement advocates that in determining the utility of products,
one should examine how these items affect the quality of life of
the

consuming

public. An argument

against

production

centered development and for people-centered development
has been stated as follows: "the former routinely subordinates
the needs of people to those of the production system, while
the latter seeks consistently to subordinate the needs of the
production system to those of people" (Korten, 1984). UNFSCO
states that the concept of popular participation is part of the
general

movement

towards

development

centered

on

humankind (UNffiCO, 1986).
In discussing the dimensions, definitions, techniques,

processes, and prescriptions of participatory planning, it is
anticipated that the roles that citizens and institutions play in
the participatory process will be highlighted. The whole
premise for discussing the topic of participation is to discern
the salient features of its process. The process, after all,
invariably defines the product. In fact, it has been stated that
"In plannin g, process is the most important product" (Korten,

1984). This process is one where the citizen plays an integral
role in the institutional and technocratic forum of decision-
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making and policy formulation. Members of the public should,
therefore contribute, share, and partidpate in the efforts and
benefits of development planning (Midgley, 1986).
When discussing the concept of partidpation there exist
some issues that prove themselves to be indispensable to the
process of partidpatory planning. These issues pertain to the
definition and dimensions of partidpatory planning. They can
be stated as (1) institutionalization, ( 2 ) representation, (3)
power, (4) knowledge, ( 5 ) apathy, and ( 6) fragmentation.
Previously, this thesis briefly commented on the issue of
institutionalization, one can recall the comment made by
Montgomery when he talked about the "unnatural act" that is
committed when bureaucrats seeks to incorporate partidpation
into their programs. Another issue that is primary to the issue
of partidpation is technology. Although it has been quite aptly
applied to the topic of partidpatory planning, technology will
be further discussed with the issue of knowledge. What ensues
is an in-depth discussion of the six definitions and dimensions
of partidpation as enumerated above.
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DEFINITIONS AN D DIMENSIONS

The dichotomy that

exists

participation was

practice of

between

highlighted

the
in

theory
the

and

previous

chapter. It additionally became apparent that the concept was
multi-dimensional. The multiplicity of participation's definition
and dimensions also lends itself to the argument of whether it
is

either

a

means,

an

end,

or

both

(Mogulof,

1970) .

Instrumentally, the process incorporates the valuable resource
of

citizens'

knowledge.

Conducted

properly,

this

can

be

considered to be one of the ideal end results: As an end,
participation arguably promotes prudent development and,
thereby,

self-reliant,

appropriate

growth.

Regarding

expediency, It has been argued by some that participation also
serves as a motive for the outsider to co-opt the local citizen-
for e.g. Selznick's concept of informal co-optation.
In looking at some of the definitions of participation
there seems to be a preoccupation with finding a meaningful
method

through

which

one

can

implement

participatory

planning. Definitional debates on participation have therefore
largely discussed it as a means and not as an end.
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DEFINITIONS
Although,

the

various

conceptual

definitions

of

partidpation vary, the overriding tendency has been to view it
synoptically as a prerequisite for prudent planning--means and
ends included (Mathur, 1986). The most dted definition of
partidpation has been the United Nations' Economic and Social
Coundl's (UNffiCO) Resolution 1929 (LVIII). This document,
Midgley says, calls for
the
democratic
voluntary
and
involvement
of
people
in
(a)
contributing to the development effort,
(b) sharing equitably in the benefits
derived therefrom and (c) dedsion
making in respect to setting goals,
formulating polities and planning , and
implementing economic and social
development programs (Midgley, 1986,
p25).

Gran adds to the definitional concept of partidpation
when he states that participation should provide for the active
involvement of people in the decisions and policies that affect
the very fabric of their lives. UNESCO adds a fairness (power)
clause to its definition of partidpation by stating that the
partidpatory process must address the equitable distribution
of benefits, as well as the nature of dtizen involvement
(Mathur, 1986) . Partidpation, they say, can mean either "being
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'

involved in" or "taking part in." The former is meant to imply
that citizens are passively involved while the latter ("taking
part in") implies a more active role for the participating citizen.
The latter form of participation is considered to be the more
appropriate one of the two (UNFSCO, 1986). Another debate has
advocated that a differentiation be made between the terms
"popular participation" and "community participation." In this
instance,

popular

participation

is

considered

the

more

appropriate term. This form of participation is said to be more
concerned with active involvement of people and the larger
socio-economic context. Community participation, on the other
hand, is said to simply deal with "the direct involvement of
ordinary people in local affairs." Midgley states that community
participation serves as an expedient tool for mobilizing local
people and their resources (Midgley, 1986).
In further contributing to the definitional debate of
participatory planning , Booher ( 1974) and Hall et al ( 1988),
mention

that

participation

should

allow

for

broad

and

widespread involvement of all elements and sectors of the
community. Additionally, they mention that this process of
incorporation should be continuous and not transitory or static.
like many others, their definition also e:xPresses the need for
local self autonomy. The above prescriptions dearly advocate
that the people should be active and consistent participants in
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initiatives that affect their lives. Hall goes even further by
directly correlating the concept of participation to the issue of
power. local self autonomy, he says, cannot be addressed
properly without paying heed to the concept of power.
Additionally, the notion of local self autonomy is said to pertain
to indigenous local knowledge, self esteem, and self reliance
among many others (Mathur, 1986). Johnson, in borrowing
from Cunningham, makes an important distinction between the
"common amateur" and the privileged participant. The common
amateur, he says, is one who possesses no formal official

position, socio-economic security, or "special"

information.

Johnson, like others, also talks about a cyclical process or
continuum. The continuum is described as a " sequence of
influential decisions" that the citizen is able to affect (Johnson,

1984).

Morrison,

additionally,

continuum to be: access

to

states

the

information,

points

on

opportunity

this
to

communicate with decision-makers, and authority to make
decisions (Morrison, 1973 ) .
Participation has been discussed as a modality. One
variation of this modal concept, that will be discussed shortly,
is Arnstein's "ladder" of participation. Another is expounded
upon by Mathur. In citing a Filipino study, Mathur says that
there exists six modes of participation. In the first mode,
participation is said to cater to the inputs of elites only. The
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second mode is one where bureaucratic agents solidt the
involvement of citizens, only to the extent that they can serve
as a sanctioning tool for outside and pre-formulated projects.

The third mode is basically a process of consultation; citizens
are made aware of developments, but are not invited to
participate in the actual conceptualization and

management

of

the project. The fourth mode of participation involves citizens
in the planning and implementation phases of the project. The
fifth mode, unlike the previous four, actually involves the
active participation of citizens in the policy making process.
The citizen's role is realized through indirect or direct
representation. The sixth mode is one where citizens control
the policy making apparatus. The first four modes merely
involve the labor input of citizens, while the last two modes of
participation go further by also incorporating the intellectual
input of citizens (Mathur, 1986) .
Arnstein's ladder concept (Figure 2.1), like Mathur's,
conceptualizes the partidpatory process

by

a series

of

participation intensity levels. This hierarchy is said to have
eight levels (rungs) of intensity. They range from pure citizen
manipulation to total citizen control. The central idea of this
ladder concept argues that the participatory process directly
lends

itself

to

the

issues
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of

autonomy

and

power.

8

7

Citizen

Deleg ated

C ontrol
De grees

P o w er

of
C itizen

Power

P a rt n e r s h i p

5

4

PIa ca tion

Consultation

D e g re e s
of
T o k en i s m

3

2

I n fo r m i n g

T h era py

N o n p a r ti c i p a ti o n
1

M a n i p u l a ti o n

Figure 2 . 1

Eight Rungs on a Ladder
of Citizen Participation
Source: Arnstein, Sherry R "A Ladder of Citizen Participation." Journal
of the American Institute of Planners, Vol. 35, No. 4 (July, 1 969), 2 1 6224.
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To this ladder , Arnstein adds the following:
The bottom rungs of the ladder are ( 1)
Manipula tion and (2) Th erapy. These
two rungs describe levels of "non
participation" that have been contrived
by some to substitute for genuine
participation. Their real objective is not
to enable people to participate in
planning or conducting programs, but to
enable power holders to "educate" and
"cure" the participants. Rungs 3 and 4
progress to levels of "tokenism" that
allow the have-nots to hear and to have
a voice: ( 3 ) Informing and ( 4)
Consulta tion. When they are offered
by power holders as the total extent of.
participation, citizens may indeed hear
and be heard. But under these
conditions they lack the power to insure
that their views will be heeded by the
powerful.
When
participation
is
restricted to these levels, there is no
follow-through, no "muscle," hence no
assurance of changing the status quo.
( 5 ) Placa tion, is simply a higher level
tokenism because the ground rules
allow the have-nots to advise, but retain
for the power holders the continued
right to decide.
Further up the ladder are levels of
citizen power with increasing degrees of
decision-making clout. Citizens can enter
into a (6) Partn ership that enables
them to negotiate and engage in trade
offs with traditional power holders. At
the topmost rungs, (7) Delega ted
Po wer and (8) Citizen Con trol, have-
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not citizens obtain the majority of
or
seats,
decision-making
full
managerial power (Arnstein, 1969,
p2 17) .

These modal concepts of participation leads one to search
for an adjectival classification for different modes of citizen
involvement. In looking for a point of departure in which to
discuss this model concept of participation, one can begin by
looking at the democratic process of organized political activity
(i.e. voting).
An exemplary typology has been contributed by Verba

and Nie. In their typology there exists six types of participants.
They are: ( 1) inactives, (2) voting specialists, ( 3 ) parochial
participants,

( 4) communalists, ( 5 )

campaigners, and

( 6)

complete activists. Inactives simply do not participate due to
their lack of resources and interest. The voting specialist
simply votes. He/she is said to possess a low level of
commitment and initiative. The parochial participant, on the
other hand, possesses a lot of initiative but abstains from
participating in issues that pertain to the larger socio-economic
context. The parochial participant is described as being issue
oriented.

Communalists

are

usually

not

affiliated

with

organized political entities. They tend to be active in broad
social issues. Campaign activists, unlike parochial participants,
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are described as being group oriented. They actively and
collectively organize around causes that are of interest or
concern to them. Complete activists are simply described as the
"antithesis of the inactives" (Fagence, 1977).
One can further elaborate on the roles that dtizens play
in the process of participatory planning by borrowing from
Edmund M. Burke. Previously, we listed Burke's seven roles for
the planner in Chapter One. For the dtizen, Burke comes up
with five roles. They are: ( 1)

review and comment, ( 2 )

consultation, ( 3 ) advice, (4) shared decision-making, and ( 5 )
controlled decision-making. In th e review and commentary
role, the participant

passively serves as

an

information

provider. Community members are simply asked to comment
on a plan's provisions and planning authorities are under no
obligation to act on

them. In

the

consulting

role,

the

participant's knowledge base is somewhat utilized. He/she
"helps" structure the context in which decisions and p6lides are
made and implemented. As with the review and commentary
role, planners are under
·

no compulsion

to indulge the

suggestions of dtizens. The advisory role is one in which the
participant is solicited for the purpose of lending support and
advice to the plannin g initiative. In these preceding roles, one
can argue that the citizen is basically active during the
peripheral phases of the plannin g initiative. In the shared
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decision-making role, however, a partnership

is

formed

between the planner and the citizen. The task of this
partnership is to draw up mutually shared decisions. In the
controlled decision-making role, the citizen actually possesses
the final powers of problem resolution. In this last role
(controlled decision-making), the planner acts as a facilitator,
while in the others he/ she has complete or partial control over
the planning and decision-making process (Burke, 1979) .
In summarizing the discussion about the definitional

foundations of participatory planning, one can borrow from
Mathur's six axioms of participation. Mathur explains that these
six axioms, originally developed by Enrich, help clarify the
concept of participation. They are enumerated as follows:
( 1)

Participation must begin at the
very lowest level. There must be
real opportunities for
participatory decision-making . . .
decisions must relate to . . .
aspirations . . .

(2)

Participation must take place at all
stages of the development process.

(3)

It must be recognized that a
solitary vote is not participation.

( 4)

Participation must have substance
and usually political dubs and
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cooperatives do not have
substance.
( 5)

Participation must somehow deal
with existing loyalties.

(6)

It must be accepted that the
development of effective
participation will cause conflict in
some form (Mathur, 1986, p2 1).

These axioms and typologies have helped set

the

contextual boundaries in which participation can be thought of
as a paradigm and prototype. We have learned, for

example,

that participation is simply not a static end state but a dynamic
process with varying levels of intensity and characteristics.
Additionally,

this

conceptual

discussion

of

participatory

planning leads one to investigate what issues and concerns
form part of the dimensions of this method of development
planning. The dimensions of participation, as stated earlier,
include institutionalization, representation, power, knowledge,
apathy, and fragmentation.
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DIMENSIONS

Institutionalization:
Regarding institutionalization and its importance to the
concept of participation, Mogulof succinctly remarks that "it
seems difficult to consider the idea of participation without also
considering efforts to organize that citizenry" (Mogulof, 1970).
Burke strengthens the essence of this statement by setting
down

two

conditions

that

determine

the

successful

implementation of a proposed plannin g initiative. The first
condition is loosely associated with the concept of citizen
representation. The second condition states that success in
planning is dependent on an "organizational schema" that
relates a planning product (and process) to the consumer's
need. (Burke, 1979).
In light of the above, an ensuing debate may then

present itself. One has to consider what type of orgkzational
schema best attains this relationship between product and
need. More specifically, one may further ask: did the Tributary
Area Development Program attain this relationship between
product and need? In the effort to realize this relationship
between product and need, Booher highlights an organizational
dilemma by borrowing from Rousseau:
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Where shall we find a form of
association which will defend and
protect with the whole common force
the persons and goods each associate,
and by which each person, while uniting
himself [and herself] with all , shall obey
himself [herself] alone, and remain as
free as before (Booher, 1974, p22 ) .
Another contentious aspect in the search for an idealized
form of institutionalization has centered around the question of
whether attempts at institutionalization should center around
"incremental

experimentations"

or

" theoretical

analysis"

(Booher, 1974). The problem of this attempt, it has been said,
also lies with the utopian status that participation has acquired
(Fagence, 1977). The tenets of genuine participation have been
so rigidly set that it is almost impossible to practice what the
precept preaches. The "principle of optimum participation" can,
however,

serve

as

a

yardstick

for

institutional arrangement best works.

determining
Booher

principle as follows:
In any structure of dtizen partidpation
an equal and optimum distribution of
participatory activity requires that any
responsible adult in a population have
an equal probability of sufficient
motivation
to
opportunity
and
participate in the structure and an equal
probability of exerdsing significant
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states

what
the

influence on the decisions of such a
structure (Booher, 1974, p130).

The structure that is alluded to in the principle is not
simply a decentralized governmental unit but a intermediary
one. It is a structure that goes beyond being a component of
the

bureaucratic decision-making

process.

In

effect, the

structure should be the mediation channel between bureaucrat
and citizen. The three elements in the institutionalization
process are, therefore, the bureaucrat, the citizen, and the
participatory

group.

The

participatory

group

supposedly

engages the bureaucrat and the citizen in a reciprocal and
communicative relationship (Konen, 1984) . After all, as Gran
has stated, the utility of a planning initiative is dependent on
both the administrator and the consumer (i.e. the citizen or
community member) of the administrative system's product
(Gran,1983) .
It is quite evident that the above suggested interaction
between planner and citizen does not postulate a separatist
relationship in the institutionalization process of participation.
The advocated process suggests that the planner solicit the
citizen's input and that the citizen contributes to the planner's
effort.
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The concept of macrointeraction lends itself to the
relationship between the planner and the citizen. The concept
of macrointeraction states that any structure will reflect and be
restrained

by the resulting

interaction

between

various

elements. Aligned with macrointeraction is the concept of
microinteraction. This deals with the relationships that exist
within groups. It connotes the parochial aspects of this all
encompassing interaction. The generic idea that ties these two
concepts together is the belief that the parochial (micro)
elements in a system relate to one another in an interactive
(macro) process (Booher, 1974).
In further looking at the institutional context in which
participatory planning is to take place, we can once again
return to the modal concept . We previously talked about six
modes of participation. Those modes pertained to the utility of
citizens' contributions to the participatory process. Another
modal concept, argues that there are four modes in any
institutionalized

forum.

The

first

mode

is

the

"anti

participatory" mode. In this mode there is absolutely no citizen
involvement. "Manipulative participation", being the second
mode, is characterized as an exploitative exercise. Additionally,
dtizens in this mode of institutionalized participation serve as
tokens for the bureaucratic process. The "Incremental" mode of
participation is described as being random and irregular . Part
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of the reason for this has been stated to be the apprehension
displayed

by

some

planners

as

to

the

usefulness

of

participation. In this mode, planners use citizens only when
necessary and forsake them when possible. The last mode is
the "participatory" mode. This mode reputedly fosters and
enables the genuine involvement of people and their local
institutions (Hall, 1988).
Modal concepts of participation strongly suggest that the
degree of citizen involvement and the utility of it is in part
influenced by bureaucratic policies and local community
factors. In advancing this thesis, Mogulof has suggested four
patterns of "bureaucratic-participatory" planning . The "no
·

policy program" is the frrst type of participatory pattern. In
this pattern, no attempts are made to implement participation.
Additionally, there are no suggested policy guidelines for
citizen participation. The second pattern, in contrast, seeks to
implement participation but does so without any specific
guidelines. The call for an advisory role by citizens, constitutes
the third pattern. The fourth, Mogulof says, is a pattern that
not only calls for an advisory role but also calls for a
permanent and dynamic structural mechanism through which
common

people

can

articulate

their

agendas.

Mogulof

constructs a matrix to elaborate his point (see Figure 2.2 ) . This
graphical presentation visually substantiates the hypothesis
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M ost

D
c
B

Least

A
b

a

c

Least

d
Most

Intensity of Citizen
Involvement

Agency Policy

A.

employment-information

a.

B.

dialogue-advice-giving

b.

no policy program
Involvement or participation
without further specification

C. shared authority

c. advisory or policy board
composed of citizens

D. Control

d. citizen participation
structures to deal with an
array of issues of governance
on a continuing basis

Intensity and Patterns of Citizen Involvement
in Federally Supported Programs
Adopted from: Mogulof, Melvin B. "Citizen Participation: A Review and
Commentary of Federal Policies and Practices." An Urban Institute
paper. Vol 102, No. 1 (January, 1 970).
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that "the intensity of citizen involvement . . and the character
of agency policy . . . are strongly related to each other." (The
shaded

areas

indicate

the

intensity

levels

of

citizen

involvement (Mogulof, 1970, p7) .
In realizing that some technicians are apprehensive about

citizen participation there arguably also exists a relationship
between bureaucratic policy and

the

level

of technical

apprehensiveness. The most cited bureaucratic reasons for this
apprehension are the time costs of the participatory process
and the belief that the public is grossly fragmented into
interest groups, parochial in their outlooks, or quite often
apathetic (DeSario, 1987). The general idea centers around the
notion that imperfect knowledge and parochial or indifferent
tendencies only serve to further complicate the planning
process. Herodotus states this conviction succinctly, when he
warns

that there is "nothing more stupid or more prone to

excess than a useless crowd" (Fagence, 1977, p23 ).
We previously made the argument that a bureaucrat's
motives for participation--frequently delineated in federal
mandates

and

official

declarations-also

determine

the

intensity of citizen involvement. Earlier, it also was stated that
most of these declarations that advocate participatory planning
rarely go beyond their rhetorical wording. In citing Mogulof,
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eight purposes/motives of partidpatory planning can be listed.
They are as follows:
( 1)

Decentralizing government
authority;

(2)

Engineering the consent of the
governed;

(3)

Insuring equal protection;

(4)

[Serving as a therapeutic] cure
[for] alienation;

(5)

Acting as a method to humanizebureaucratic services;

(6)

Creating cadres of anti-rioters;

(7)

Building a constituency for the
program;

(8)

Redistributing power and
resources (Mogulof, 1970, p9).

When one looks at some of the federal partidpatory
initiatives in the United States, for example, some of the
purposes enumerated above are subtly highlighted. Federal
initiatives such as the Model Cities Program called for the
creation of local structures that could help in problem
formulation

and

conflict

resolution.

These

intermediary

structures were to represent the consuming public as well as
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serve as an inspirational vehicle for community cohesion
(Mogulof,

1969).

Other

federal

programs

such

as

the

Community Development Block Grant also stipulated that,
beyond just mobilizing a random number of citizens, drafted
plans should particularly solicit the input of the less fortunate.
They additionally mandated that open and easy informational
access--to and from the consuming public-should be a
prerogative. Basically these federal programs wanted citizens
to be "actively" involved in the pre-planning, implementation,
monitoring, and evaluation of their projects (Kuennen & HUD).
One aphoristic conclusion that can be drawn from the
following discussion on institutionalization, strongly suggests
that there must be substantial and sufficient local initiative and
involvement in any participatory/intermediary structure. It
should also be noted that a participatory organization does not
mean a completely non-institutionalized and bureaucratic-free
structure. A participatory organization should .be a partnership
or marriage between two entities that have been traditionally
separated and divorced from each other in the development
planning process.

Representation:
The discussion of representation is another of those
issues that proves important to a better understanding of
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participation. It is particularly pertinent, especially when one
considers

that to incorporate

decision-making
writers

have

process

everybody's

borders

actually advanced

on
the

input into

impracticality.
proposition

the

Some

that

not

everyone cares to participate directly in the planning process.
Indirect participation, it has been said, is the essence of
representation. Midgley, for example, states that people are
content to leave the responsibility of decision-making to others
so long as their interests are represented (Midgley, 1986).
With the tendency for people to leave the day-to-day
matters

of

surrounding

their

lives

to

representation

others,
deals

the
with

main
the

contention

problems

of

whether, and how, various interests and issues are equally and
fairly represented (DeSario, 1987). Frequently, this contention
centers around the concept of legitimacy. One aspect of this
debate deals with the legitimacy of the selection process, while
the other concerns itself with the base of authority that
legitimizes the role of the representative. The second concern
can be restated as follows: there must exist a legitimate
constituency from which the representative derives his/her
right to intervene on the behalf of others (Mogulof, 1970).
Fagence broadens this debate by outlining four concerns that
address themselves to the concept of representation. He states
them to be "accountability," "responsiveness," "the legitimate
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expressions of power," and "the marshaling of popular opinion."
These four concerns characterize and sustain the essence of
representation. (Fagence, 1977).
It has been said that it is ironic that the attention being
paid to representation results from a ". . . vociferous minority
who, being informed and educated, are making the planner feel
aware of his/ [her] disregard for the public even though it is the
seemingly apathetic majority who in fact is affected" (Reynolds,

1969, p138) . In their seeking to react to this vociferous
minority, planners have designated themselves as the sole
determinants of what constitutes a true representative. This
bureaucratic practice of solely determining

the

selection

criteria for representatives also has to do with a genuine
concern; agencies want to be assured that the right persons are
actually involved in the decision-making process. The right
representative is one who is either an intended beneficiary of
the program or one who is

seemingly selected by the

community. The Office of Economic Opportunity (OEO) was one
of the federal programs that outlined requirements for
representation. In constructing its guidelines, OEO pioneered
the idea of a " three-legged stool." Each "stool-leg" apparently
signifies a category of representation. The three categories are

( 1) public and private interests, ( 2 ) public interests at large,
and ( 3 ) consumer/client interests (Mogulof, 1 969).
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Fagence augments the representation debate, when he
conceptualizes representative participation as a vehicle for
needs and values expression. He additionally perceives it as a
means for attaining a "meaningful degree

of consumer

satisfaction." Fagence also categorizes representation by dting
the work of Griffiths whose categories are designated as: ( 1)
descriptive representation, ( 2 ) symbolic representation, ( 3 )
ascriptive representation, and (4 ) representation of interests.
The

descriptive

category

is

defined

as

that

form

of

representation which indulges a true "specimen or sample" of
the group. In the symbolic category,

the representative

possesses a general sense of the group's identity, and Fagence
says that this enables the individual to act as the spokesperson
for the group. Ascriptive representation is characterized by the
individual taking on the role of counselor. The representative is
sought "largely on the basis of their specialist skills and
knowledge." In the representation of interests category, the
representative is said to operate on a dual level. On one level,
he or she acts as the general liaison for the group, while on the
other the individual uses the opportunity to articulate personal
or particular agendas from the group's podium. (Fagence,
1977).
Yet another categorization of representation can be
presented. In this schema, three categories can be listed:
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formalistic,

descriptive,

and

substantive

representation.

"Formalistic representation" is sanctioned through official
arrangements. "Descriptive representation" is said to refer to
the actual degree to which the representative actually mirrors
the sentiments of the group. "Substantive representation" is
analogous to Fagence's ascriptive category. In this mode, the
representative wields some substantive influence in his/her
relationship with the group (Booher, 1974) .
Commentaries have sometimes stated that representation
largely serves as a vehicle for entrenched groups to articulate
parochial agendas (Reynolds, 1969). This, they say, has
occurred at the expense of the apathetic and powerless.
Criticisms have even gone so far as to question the utility of
representation. They argue that until such time when the poor,
powerless, and apathetic are able to mobilize themselves
independently of others, there must exist some skepticism
about representation (Mogulof, 1969). This line of argument
can similarly be extended by those who are doubtful about the
purpose of participation. Additionally, representation, like
participation, is wrought with a lot of compromising

dilemmas .

It has been described as one of the most ubiquitous and
bothersome elements of participatory planning. Fagence
concisely characterizes this predicament by stating that
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representation is itself an unbridled,
sensitive, manipulative process rather
than a rigid, formalized structure with
the trappings of status and power
(Fagence, 1977, p68).
Although, it is argued that power is only implicitly tied to the
concept of representation; in and of itself, the concept of power
certainly proves to be a very important variable for any
discussion of participation.
Power:
Power is yet another issue that is fundamental to any
discussion of human interaction, particularly when such
interaction occurs in a structured and institutionalized context
of decision-making (Phillips, 1984). UNESCO, among others,
states that the essence of participation is power. Addressing
power, it has been said, makes for the realization of
appropriate and sustainable development (UNFSCO, 1986).
Others have, however, dismissed the importance of power
in planning

and human interaction processes. Frequently, when

the idea of non-participation has been directly discussed with
the concept of power, some theorists have explained away the
connection by stating that non-involvement is simply the result
of an apathetic and indifferent public. Non-participation is
considered to be the public's way of passively sanctioning the
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status quo (Midgley, 1986). Empirical studies have, however,
produced results to the contrary. Gaventa reports that studies
have showed that non-participation results from fear and
vulnerability-powerlessness--rather

from

apathy

and

indifference. The following scenario helps to elaborate this
state of powerlessness and thereby non-participation:
if the victories of A over B . . . lead to
non-challenge of B due to the
anticipation of the reactions of A,
then, over time the calculated
withdrawal by B may lead to an
unconscious pattern of withdrawal. [1bis
withdrawal will be maintained] not
[only] by [the] fear of . . . [A's power],
but [also] by a sense of powerlessness
within B, regardless of A's condition. A
sense of powerlessness may manifest
itself as extensive fatalism, self
depreciation, or undue apathy about
one's
The
situation.
powerless
internalize their impossible situation
and internalize their guilt ( Gaventa,
1980, p16-17).
•

•

•

To this ensuing effect, then, participation without
addressing the issue of power, it has been said, constitutes an
"empty and frustrating" exercise (Arnstein, 1969). This
scenario should, however, not lead one to conclude that the
relationship

between

powerlessness
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and

power

is

a

dichotomous one (Burke, 1979). The relationship is, in fact,
complex. In the above scenario, A's accumulation of resources
is actually what buttresses his/her ability to predominate over
B, even upon the objection of B. B, as such, does not possess a
sufficient pool of resources to counteract the acrimonious
advances of A (Gaventa, 1980). The exercise of power by A
over B also involves coercion, bargaining, persuasion, and the
exertion of influence among others. Power, it has been said,
also occurs in terms of costs; adversaries assess the benefits
and costs of their interactions (Burke, 1979).
In further looking at the complexities of power, one can

look at the comments advanced by Burke ( 1979), Gaventa

( 1980), and Phillips ( 1984) among others. Burke lists seven
roles that are involved in the exercise of community power.
They are the individual as initiator, as expert, as publicist, as
influential, as broker, as transmitter, and as gatekeeper. The
attributes of each role can be enumerated as follows:

( 1)

Initia tor : one who proposes an
issue for resolution;

(2)

Expert : one who possesses
knowledge of the issue;

(3)

Publicis t : one who brings an

issue on the agenda;
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: one who occupies a
significant and substantial role in
the decision-making process;

(4)

Influen tial

( 5)

Broker : one who serves as the
negotiator for the influentials;

(6)

: one who transmits
the group's sentiment to outside
notables;

(7)

: one who monitors
entries into a dedsion center
(Burke, 1979, p27).

Transmi tter

Ga tekeeper

Burke goes on to elaborate on the work of others by
suggesting that there exist four comparative types of power
structures. These four power structures are the Mass
Participation Model, Hunter's (Power Pyramid Pattern) Model,
- Dahl's Pyramid Series, and the Pluralistic Model. The mass
participation model's basic premise postulates that all active
participants get to involve themselves in the decision-making
process. The pluralistic model, on the other hand, advances the
premise that there exists separate but equal power hierarchies
for each issue. Each actor's

ulative resources of power in,

cum

and between, the hierarchies is said to be uniform.
Dahl's model consists of a series of functional (issue
specific) pyramidal structures, each with its own set of elites
and members. Unlike the pluralistic's pyramidal concept,
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however, this model theorizes that inequalities exist in and
between the different pyramidal structures. Hunter's model,
also known as the power pyramid pattern, comes up with only
one pyramidal structure. In this structure, there exists a
hierarchical relationship between the levels within the
structure itself. Each level is also said to have its own function,
although that level's function is contingent on the general
approval of the preceding one. The top-most level is said to be
occupied by big business and industrial elites, while the next is
largely occupied by persons

in

business

and

public

organizations. The third level is predominantly occupied by
civic leaders and the fourth, and bottom-most, level is
comprised of professionals (Burke, 1979) .
Gaventa utilizes a dimensional approach to discuss the
concept of power. The three dimensions of this approach
pertain to the ( 1) Pluralist's view of power, (2) Bachrach and
Baratz's Power Concept, and ( 3 ) Luke's Power Model. The "first
dimension of power" postulates that power can be primarily
understood by observing who predominates in the Dalwinian
process of issue and conflict resolution. The supposition of this
dimension is that the more powerful elements in the
bargaining process get to manipulate the less powerful to their
own advantage. The inability of the less powerful to design
their own course of action is, however, not attributed to the
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shortcomings of the bargaining process or the exploitative
measures that are exerted by the powerful elite. On the
contrary, the powerless are considered to be incompetent. One
can recall that the pluralist model assumes that each actor in
the bargaining process possesses an equal amount of resources.
As a result, this dimension explains that non-participation
results from apathy and

indifference. According

to this

dimension, the inability of the powerless to prevail in the
power transaction process is a non-issue and, therefore, the
powerless are considered to blame for their own demise. The
dedsion-making process in the first dimension of power is also
characterized as being open to all. The fault is said to be with
the individual and not the process.
The

"second

dimension

of

power"

recognizes non

participant behavior. It subscribes to the belief that the power
transaction process does actually seek to exclude people and
their issues. The term used to describe this phenomenon is
"mobilization of bias." The idea is that the powerful, in seeking
to bolster their positions of leverage, consistently manipulate
the elements and rules of the process to their advantage. The
powerful elites may at times appear to address the concerns of
the powerless but, as Gaventa reiterates, their attention to
these complaints is largely characterized by non-events. The
powerful address these concerns rhetorically and essentially
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pay lip service to the demands of the powerless. Such action, or
more appropriately inaction, may come in the form of
"decisionless decisions." Essentially this dimension of power
recognizes the vulnerability of the powerless and argues that
elites do collaborate in order that the demise of the weak is
perpetuated and sustained.
The "third dimension of power" is best illustrated by the
following scenario:

A exercises power over B when A
affects B in a manner contrary to B's
interests . . . First, A may exercise power
over B by getting him [her] to do what
he [she] does not want to do, but he
[she] also exercises power over him
[her] by influencing, shaping, or
determining his [her] very wants . . . not
only might A exercise power over B by
prevailing in the resolution of key
issues or by preventing B from
effectively raising those issues, but also
through affecting B's conceptions of the
issues altogether. Secondly, this may
happen in the absence of observable
conflict,
which
may
have
been
successfully averted . . . ( Gaventa, 1980,
pl l).

Obviously the third dimension of power deals not only with the
tangible aspects of power exchanges but also with the
intangible

levels,

such

as
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the

metaphysical

and

sodo-

psychological. In the above scenario, there appears to be a
concerted effort on the part of A not only to avert
confrontation with B but also to lead B into thinking that the
status quo--which has been designed by A--is not only
legitimate but also to B's advantage. Powerful elites, it is said,
seek to intellectualize and rationalize their entrenched position
of affluence by employing various tools which the powerless
consider as legitimate mediums of human interaction.
Subliminal messages are, for instance, divulged into the
socialization and institutionalization process (Gaventa, 1980).
Powerful elites, therefore, manufacture their authority by
intricately injecting justifications for their privileged existence
into social customs, conventions, and mores as well as into legal
statutes among others (Fagence, 1977). When done in this
er, the powerless are least likely to question the

mann

genuineness of these messages. The aim of actually developing
the psyche of the powerless is therefore achieved without any
immediate threat or conflict from the powerless ( Gaventa,
1980) .
One can also conceptualize power as a commodity. Status
and influence serve as commodities. By possessing valuable
stocks of influence and status, elites are able to use these
commodities to attain privileged positions in groups and
society. This is evident in Hunter's power pyramidal structure.
60

Industrial elites-to use an example-by their possessing vast
and widely valued resources of economic material wealth (and
thereby influence and status) , can in effect occupy powerlul
roles in any interactive process. Frequently their participation
is even solidted by others who seek to make use of their
resources. This demand for their resources therefore puts the
solicited industrialist in a position of influence.
This conceptual thesis also leads to the concept that
power is an exchange. For instance, the industrial elite-or even
a professional for that matter-provides a valuable resource to
the group in question. With this provision, the sought after
individual is able to dictate the course of events that the group
undertakes. This powerful member can, therefore, develop the
psyche of the group and lead its members into believing that
what is good for them is also good for the group. The
transaction is, consequently, a commodity exchange between
the powerlul and the powerless. The powerlul seemingly
provide needed resources, which translate to the power that
they are accorded in the transaction. The powerless, on the
other hand, consume these resources, but in the process have
to make costly concessions to the powerful (Phillips, 1984).
It is quite apparent that the issue of power is intertwined
with the idea of participation. One can say that,

when

individuals associate, it frequently means that the powerful
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and the powerless interact to the benefit of the former and to
the detriment of the latter. This is especially important when
such group or institutional interaction is related to the process
of socio-economic development and planning . One of the most
important aims of addressing power in its relationship to
partidpation is, therefore, empowerment, empowerment for
the poor, the indigent, and minorities. The central thesis, as
Korten

alludes to, is

that

empowerment

should

affect

powerlessness in those interactions where control is exerted by
"those who [the powerless] do not know [and vice versa] and
whose values [the powerless] do not share (Korten, 1984)."

Knowledge:
We just made mention of Korten's quote which had to do
with values and knowledge. The quote implidtly alluded to
another dilemma associated .with the planning process. This
dilemma specifically regards the common belief that the
knowledge systems, of both the planner and local community
members, are divorced from each other in the development
planning process. The problem centers around the contention
that

bureaucratic

institutions-sometimes,

knowingly

or

unknowingly, working in partnership with local elites,--have
ignored the knowledge and value systems that common people
possess. This above problem has resulted in the imposition of
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locationally inappropriate

knowledge

systems

that

have

worked to the absolute detriment of the whole development
effort (lineberry, 1989). Participatory development realizes
that humans beings are an important development resource.
The most prominent feature of this resource is the knowledge
they can contribute to the development process; it is not their
labor.
Not

only

have

bureaucrats

or

"outside

planners"

characteristically excluded the powerless, but at times, they
have even rejected the utility of indigenous local knowledge
(Atte, 1989). Some have done so arrogantly; the following
quote expressed by a "professional"

(and

as noted

by

Montgomery) exemplifies this condescending attitude that
bureaucrats possess of the poor and powerless.
there is no contradiction between
extension methods and· our actual work.
The government gives us only very
useful schemes, but the people because
of their ignorance and illiteracy often
don't understand them. So it is our duty
to
make
them
understand
the
usefulness of these schemes. In the
beginning they won't come forward, but
if we compel them once or twice they
will realize the benefits and come
forward
themselves
(Montgomery,
1988, p3 7 ) .
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This

belligerence

exhibited

towards

the

utility

and

importance of indigenous local knowledge is largely based on
the "assumption that sdence-based knowledge is sophisticated,
advanced, and valid and conversely, that whatever

rural

people may know will be unsystematic, imprecise, superficial,
and often plain wrong" (Atte,

been

said,

are

unwilling

1989).
to

Some bureaucrats, it has

admit

that

consumers

of

development planning initiatives possess valuable resources of
sophisticated knowledge that can prove indispensable to them
and the process of development (Midgley,

1986). In

light of

this belief, technocrats only contact community members after
they have set project objectives and delineated what roles the
recipients are to play. People and the resources they possess
are therefore used as managerial inputs and only then, in the
implementation phase of the project. In effect, persons are
used to expedite the process of development solely for the
selfish purposes of a largely bureaucratic process.
This practice of disregarding the knowledge and concerns
of local people existed long before the advent of the bureaucrat
or "planner." The colonial missionary, for instance, rode into
town to reform the life of the native and the international
relief worker came to save the day. All these outsiders came to
tell the local people what they needed, rather than ask how
they

could

help

(lineberry,
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1989).

Mathur

succinctly

characterizes the scenario when he states that the outsider
more specifically the planner-failed to ask how "traditional
values and institutions [could] be harnessed [for] the purpose of
development" (Mathur, 1986, p132).
In retaining the idea that the "outside planner" has

neglected the knowledge of indigenous people, numerous
studies have indeed shown that local community members do
actually possess an intimate and comprehensive knowledge of
their ecosystems: be it biological or physical etc. The iniquity of
this situation, as such, is quite apparent. The knowledge that
local people possess of their environment, Atte says, is
applicable at two levels. At the first level, this knowledge is
cognitively assigned to concepts: concepts that deal with
locational and attributive information. The second level deals
with experientially obtained information. Such knowledge is,
•

therefore, formed in the context of the local environment and
has pertained to disciplines such as agriculture, medicine,
engineering, climatology, and soil sdence, just to name a few
(Atte, 1989) .
But even if one concedes that "the ignored" possess
valuable and utilitarian knowledge of their environments, one
cannot simply argue that such knowledge can reach its full
potential by existing on its own. As we have already shown,
modern technological knowledge cannot say the same for itself.
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The salient point to be made here is that both knowledge
systems can contribute substantially to the development effort

if, and only if, they integrate and thereby complement each
other. local indigenous knowledge can contribute an intimate
and locationally relative body of knowledge, while outside
"modern" technological science can provide a theoretically
processed one (Korten, 1984). In conclusion, knowledge and
information are indispensable elements in the process of
participatory

development.

Characteristically,

they

are

community resources that need to be harnessed from both the
"technical" and "indigenous" sectors of society (Mathur, 1986).

Apathy:
Most of the preceding issues discussed so far have made
strong arguments for the implementation of participatory
planning . Most recently, it was the issue of indigenous local
knowledge. The next two sections will, however, discuss the
disincentives for instituting participatory planning . By apathy
(the tacit meaning), this paper incorporates the notion that the
public is basically incapable of fostering and articulating its
own agenda(s). One can refer back to the pluralist concept
studied earlier on this chapter. Recall the following statement
made by Herodotus: nothing is more stupid or more prone to
excess than a useless crowd.
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In regards to this tacit definition of apathy, the public is
also thought of as being an inarticulate mass of people who
may indeed have needs and values but who do not possess the
necessary collective faculties to address and act on these needs
and values properly. As it has been said by Walter Lippman ,
the public
. . . can only reward or punish a result,
accept or reject alternatives presented
to them. They can say yes or no to
something that has been done, but they
cannot create, administer, and actually
perfonn the act they have in mind
(Dorris, 1967, pSO).

This belief has resulted in the development of methods
that seek to guide the public into harnessing their faculties for
the purposes of development. A typical

example

of this, Hall

says, is the conscientisation method developed by Paulo Freire.
The

conscientisation

method's

basic

assumption

is

also

analogous to the concept of bounded rationality. The poor or
powerless, Freire says, possess
their own reality.

.

. II

II .

•

•

an imperfect knowledge of

and as such their faculties have to be

exalted to the requisite levels that development demands (Hall,
1988, p 106). Planning practitioners should, therefore, help
steer the public from its imperfect knowledge by soliciting,
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structuring,

and enhancing the public's ability to make

reasoned choices.
Several have also questioned the utility of incorporating
the public in the process of planning and development. These
concerns have expressed apprehension about the level of
citizen commitment and their ability to effectively participate.
Additionally, skeptics have been concerned about possible
ensuring conflicts between various and competing interests
(DeSario, 1987). Others have also gone so far as to emphatically
state that the public-particularly the lower class--will be
resolved to inaction if it were not for the organized and
paternal efforts of citizen mobilizers. The poor, it has been said,
organize under "inflammatory issue[s]" (Mogulof, 1969). Still
others have stretched the pluralist concept to its limit; when
they state that if the lower classes fail to participate in the
process of development planning, they have done so out of
their cognition: " surely they have a right to opt out, just as do
people who decide not to vote in an election" (Reynolds, 1969,
p133).
The concept of the "issue attention cycle" , developed by
Anthony Downs, further postulates that even when the public
is driven into action, there exists a phase of deeds that
inevitably leads back to inaction. The concept, Sewell says, is
characterized by a five stage process of evolution and attention
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to political issues. One can summarize the tenets of this thesis
as follows: issues do become protuberant, but thereafter, slide
into obscurity after being resolved or succeeded by another
pressing issue. The five stages of Sewell's cycle are:
( 1)

pre-problem

(2)

alarmed discovecy and euphoric
enthusiasm

(3)

realization of the cost of
significant progress

( 4)

gradual decline of intense public
interest

(5)

post-problem stage
(Sewell, 1977, p6) .

Apathy (the non-tadt meaning) is considered to be a
direct result of being powerless, illiterate, uneducated, agnostic,
time-constrained, ignorant, and uninformed among several
other things. These suggest that inaction/inappropriate action
is, however, not the fault of the individual but rather the result
of

extenuating

discussion

circumstances.

of power

Earlier,

elaborately

for

instance,

characterized

a

the

typical

dilemma that leads an individual to abstain from actively

participating in the planning process (Reynolds, 1969) .
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In conclusion, although it seems quite obvious that every
element should contribute to the participatory process of
planning, the contention seems to center around the question of
whether

such

non-participation

is

due

to

apathy

or

powerlessness ( Interestingly enough, the trials and tribulations
of everyday life are not alluded to). It probably can be argued,
however, that abstinence from the participatory process results

f!om a combination of both powerlessness and apathy.
Fragmentation:
More than anything else, fragmentation--being the most
negative characteristic and result of heterogeneity-has been
considered to be one of the most bothersome aspects of the
planning process. Many have, therefore, considered it a big
disincentive

for

instituting

participatory

planning.

Fragmentation has also been considered to be the one issue
that makes planning a "messy operation", due to the fact that,
in seeking to accommodate numerous opinions, values, and
interests, there exists a begrudging tendency for parochial
entities to sometimes articulate demands that are not in best
interest of public welfare concerns. Such tendencies, it has been
said,

ultimately

work

to

the

detriment

development planning process (Fagence, 1977).
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of

the

whole

The formidable challenge of incorporating the interests
and inputs of many into the decision-making process, happens
in

a

multi-dimensional

environment-characterized

by

factionalism-separated along the lines of ideology, culture,
religion, gender, class, ethnidty and educational background
among

several

others.

The

belief

that

pluralism

and

homogeneity are characteristic of human interactions has led
Midgley and others to describe such a thought as utopian.
Society, they say, is characteristically heterogeneous and
unequal (Midgley, 1986). In searching for an

example

for this

assertion, one can recall the discussions pertaining to the
dynamics of power relationships. This belief of heterogeneity
and inequality has also been extended to intra-group dynamics,
for even within structures, there exists different and opposing
points of view (Arnstein, 1969). Confrontation and conflict,

within and among groups, is, therefore, considered to be
unavoidable. Heterogeneity and subsequent conflict, it has been
said, goes against the interests of the public welfare, for when
competing groups combat each other, they seek to emerge as
victors in this process of confrontation; even at the expense of
harming the public at large ( Fagence, 1977). Each interest
group touts its right to articulate its interests, but rarely
concedes that it has responsibilities to the greater public's
welfare (Altshuler, 1965).
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Davidoff and Reiner ( "A Choice Theocy of Planning ")
provide a good synopsis of the environment in which planning
supposedly takes place. The article states that individuals have
preferences; these personal or collective preferences differ
from one

individual

or

group

to

the

next.

Preferences,

additionally, require resources in order to be fulfilled; however,
resources are scarce, and hence

the problem of priority

selection. Planning is, therefore, considered to be the process
needed to prioritize the selection of preferences (Davidoff,

196 2 ) . This predicament has led some theorists to advocate
that planners should either forsake the input of the public or
act as the custodians of the public's welfare. After all , they
contend that the public is ill-equipped to do so. Others have
suggested that planners should act as the ombudsmen for the
entire process of development planning and decision-making.
Owing to these shortcomings among others, some authors
have advocated that politics or the market place should serve
as

the

alternative

method

of

decision-making.

Skeptics,

however, have argued that the market system of decision
making leaves things to happenstance. It is also postulated that
the market system is primarily for private gain, and as such,
benefits accrued to persons not privy to the transaction are
merely incidental. Politics, on the other hand, is said to be
fickle, procrastinatory, and subject to power manipulation
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(Dahl, 1963 ). These methods of decision-making are said to be
preoccupied with personal

agendas

and

the

making

of

incremental and parochial decisions. Krumholz, et al, succinctly
characterize how public decision-making methods have this
tendency to be parochial and incremental.
Public decision making is fragmented
and incremental in nature. Most issues
are resolved through a long series of
small decisions made by different actors
at different points in time. Although
none of these decisions may be crucial,
they all contribute to the final
resolution of an issue. Therefore to
influence public policy, an agency must
have patience, persistence, and the
ability to attack on a variety of fronts. I t
must try to intervene in all small
dedsions that lead to the ultimate
outcome . . . (Krumholz, 1975, p300).

Several commentators have stated that planners must
become cognizant of this inherent nature to be incremental and
parochial and thereby competitive. This is due to the simple
fact that the interests and values of people are strongly
embedded in social conventions such as culture and value
systems. The implication here is

that these fastly held

conventions play an important and integral role in the lives of
social individuals, and, as such, abandonment of these precepts
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must be fully warranted (if at all) before they are actually
done away with. In adapting Altshuler's claim that planning is
simply the effort to "infuse activity with consistency and
conscious purpose" (Altshuler, 1965 ), we can see that the
practice of parochial competitiveness

goes

against the

seemingly unattainable aim of coherence and compatibility
(Fagence, 1977).
Mitchell Sviridoff has mentioned that if one were to
indeed erase all the rhetoric pertaining to the ills of
fragmentation, one will still be able to find that "chaos" and
"tyranny" still exists in the interaction between competing
groups (Sviridoff, 1969) . This state of "chaos" does present a
succinct dilemma for the participatory planning process.
Specifically, it makes one ponder how, and to what extent,
divergent views should form part of the basis of a dedsion.
Sewell adds another interesting question when he asks: "what
weight should be attached to the views of well-organized
groups as against the views of the unorganized public?" This
question not only applies to the notion of competing groups but
also to the idea of apathy and powerlessness as discussed
earlier on in this chapter (Sewell, 1977).
In

undertaking the task of answering the above

questions, one can provide some focus to them by simply
delineating the distinguishing features of the public's welfare
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as against the public's interest. The public interest should be
seen basically as a conglomeration of singular, parochial
interests that are largely composed of powerlul, influential, and
articulate persons. The public welfare, on the other hand,
should be thought of as an objective, fair, and equilibrating
civic condition and process. Additionally, the public welfare
process should attempt to accommodate a variety of interests,
opinions, and agendas towards the

final

aim of resolution and

civil arbitration. "The public [welfare is, however,] not
necessarily a constant; it is a dilemma, a goal to be aimed at,
rather than an objective to be achieved" (Fagence, 1977) . One
can therefore pose the following question: what then should be
the criteria for the public's welfare? Ideally, it should be the
criteria of welfare economics. Its postulates should include not
only persons but other particulars such as the environment.
The criterion of welfare economics can be generically stated to
mean the following: "All objects of preference are distributed
on an equal basis to all individuals." Basically the criteria of
welfare economics strives to attain a "maximization of want
satisfaction" with the result being that "no one is harmed by a
change in the distribution values . . . "(Dahl, 1963, p47).
In essence, one can summarize by stating that the public

welfare is meant to act as a balance between individual rights
and public responsibilities (Altshuler, 1965). lbis, in effect,
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means that articulate and organized interests should only be
incorporated if they contribute to the general welfare. (Note:
this also applies to the less articulate). To answer Sewell's
question, therefore, one must apply the public welfare criterion
to all varying and opposing points of view. After all , in existing
with one another there exists limits to what each and everyone
of us can do (Gran , 1983 ). Dahl and Lindblom expound on this
theme by stating that natural impediments (i.e. physical and
technological), time constraints, and conflicting goals serve as
inherent checks on one's freedom (Dahl, 1963 ) . The freedom to
express preferences, it is believed,. should not constitute a
license to belligerently articulate parochial wants at the
expense of others. Freedom in a communal setting requires
some degree of conformity. The yardstick for determining the
extent of this . expected conformity is said to be the public
welfare criterion. Planners, in being the custodians of the
public's welfare, should therefore be assigned the task of
curtailing. the free realization of parochial wants when such
wants conflict with the common welfare of the community
(Altshuler, 1965 ).

76

TECHNIQUES AN D PROCESSES

We have so far discussed
dimensions

to

consider

when

some of the important
discussing

partidpatory

development planning . Throughout this discussion we utilized
the concepts of institutionalization, representation, power,
knowledge, apathy, and fragmentation to highlight the salient
roles that people and structures play in the process of
partidpatory development planning . The pertinent contextual
elements of each, as they related to the issue of participation,
were additionally outlined. One of the salient points to come
out of this discussion was the discovery that the process of
partidpatory planning has to involve both the technocrat and
the lay person, both the powerful and the powerless, and also
the organized and unorganized among others. What also
became most apparent was the need to integrate traditionally
dichotomous elements of the planning process.
Yet another salient concept to emerge from previous
discussions was the idea of empowerment. Earlier, it became
apparent that simply telling local residents what they needed
was antithetical to the true purpose of partidpatory planning.
Additionally, the practice of satisfying wants without planning
for eventual local self-management and reliance was concluded
to be erroneous. What was therefore needed was a situation
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that fostered and created an enabling situation for local
development rather than one that dictated and serviced local
"needs and wants." The bureaucrat, in effect, was supposed to
help the local community harness its development potentials.
These suppositions are part of the core concerns that need to
be

kept

in

mind

when

implementing

participatory

development planning (Korten, 1984).
Several

advocated

and

practiced

techniques

and

processes have emphasized issues such as empowerment. To
take

an

example,

conventional

participatory

planning

techniques and processes, it has been said� have largely been
concerned with simply providing information. For the most
part, there has been no concerted effort to

solicit any

information from community members. ·Information flows have
therefore been a one-way communication process from the
planner to the consumer. It also became apparent that such
practice was arguably misconceived due to the simple fact that
citizens were not treated as partners but as passive indigents
in need of resurrecti.onary aid. Traditionally, therefore, pre
formulated, cost efficient, and transient methods have been the
preferred methods for implementing participatory projects.
Frequently then, such participatory initiatives were, more often
than not, ostentations that came in the form of simple
presentations, displays, and exhibitions. Yet another frequently
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utilized tool has been the questionnaire survey. Fagence argues
that

these

tools,

and

their

accompanying

bureaucratic

behaviors, have largely served as a public relations exercise.
Frequently, the full information gathering potential of these
traditional tools has not been realized. Some additional
methods can be added to the previous list; these include,
"public meetings," "dOCUlll.entary reporting-the media," general
"public inquires," and "ideas competitions" (Fagence, 1977).
It can also be said that in adapting techniques and
processes for participatory planning, salient policy guidelines
are

not delineated before

implementation.

ill

and

conceived

during

techniques

the

process

are,

of

therefore,

presumably promoted without providing any substance to the
genuine purposes of participatory planning. Morrison states
that

in

understanding the

basic

communicative

process

between the planned and the planner, there exist seven aspects
that one may want to consider in the designing of institutional
participatory planning. In studying these aspects, one must,
however, concede that they hardly do enough

for the

participatory process. This argument is predicated on the
observation that these tasks are largely based on the initiative
of executing agencies. All seven suggestions address the
institutional side of participatory planning. Morrison lists them
as follows:
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( 1)

Explaining the nature of what is to
be planned: the product to process
relationship.

(2)

Relating the citizen participation
process to scarce resources of
money and time: the most
effective way of doing this is
through a contract.

(3)

Meeting the requirements of any
laws governing the process.

( 4)

Discerning community value,
knowledge, and ideas.

(5)

Structuring the goal process.

(6)

Aiding the dtizens and other
participants in understanding the
relationship of their inputs to
others.

(7)

Reaching a broader community.
(Morrison, 197 3 )

Another attempt to conceptualize the parameters of
participatory techniques and processes has been contributed
by lineberry, who talks about an enterprise approach. This
approach is based on the principle that people will appreciate
that which they have to pay for. Secondly, the concept
predicates that people appreciate something in which they
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have a stake. These tenets are said to be loosely based on the
concepts of self reliance and self initiative. Another alternative
viewpoint suggests that one has to pragmatically discuss citizen
participation in terms of a cost-benefit ratio. In retaining the
idea that participation does involve some costs to the planning
process (i.e. time, apathy, and fragmentation), it has been
suggested that the planner or bureaucrat should seek to lessen
the aforementioned costs while simultaneously seeking to
maximize benefits accrued to all participants of the planning
process (lineberry, 1989) . For the citizen, participation should
result in benefits that are pertinent to his/her livelihood and
interests. For the bureaucrat, it means attaining the confidence
and cooperation of citizens as well as the facilitation of the
participatory planning process (DeSario, 1987 ) .
Another interesting variable that lends itself to the
discussion of participatory techniques and processes is the
concept of mediating structures. Mediating structures are
described as socialization mediums or forums. Four mediating
structures can be identified: ( 1 ) the neighborhood; ( 2 ) the
family, (3) the church [or religious institution] ; and (4) the
voluntary

organization."

These

are

structures

that

the

community member is said to be most comfortable with;
community members see them as being very meaningful to
their lives (Korten, 1984). Yet another analogous structural
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concept has been expounded upon by Friedmann. His concept is
derived from his theory of transactive planning, which is
similar to the idea that both the planner and common person,
in learning from each other, have something to contribute to
the process of development planning . The structure that
Friedmann talks about is a cellular one. He describes it as the
smallest and most effective task oriented structure. Within this
cellular structure is said to exist a network of several work
groups that interactively complement each other towards a
common objective. This process of networking can therefore be
said to depend on what was earlier termed as micro and macro
interaction. The relationship can, as such, be seen as a
reciprocal one. Groups seek to influence the process, while the
process influences the interacting groups.
As is quite evident, a discussion of participatory planning
can apply to more than just its components and participants.
The various techniques and processes of participatory planning
can also provide an important framework for understanding
the

paradigm

of

participation.

Specific

debates

about

participatory techniques and processes have centered around
the question of what their utility is or should be.
In looking at some

examples

of participatory techniques

and processes, one can begin by listing some ways in which
participation is thought to function. "Facilitation" is one such
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·

cogitation. The supposition here is that participation serves as a
procedural element rather than as a tangible end state.
Facilitation, it is said, should serve as an instrument in the
process of social organization. Mobilization is also considered to
be another alternative axiom. In this mode, participation serves
to enlist the active involvement of traditionally non-participant
groups in a process that addresses their grievances and
develops their potential. Yet another cogitation subscribes to
the idea that participation serves as a vehicle for soliciting the
input and information of the public into the planning process
for the purposes of development. A fourth axiom considers
participation to be an equilibrating process. The thesis of this
position states that by adopting participation, one can involve
the powerless and go beyond the aims of simply mobilizing
traditionally non-participant groups. The implication is that
such input will serve as a "countervailing force" against
entrenched and articulate interests towards the final aim of
protecting the public's welfare (Booher, 1974) .
Burke presents a typOlogy of strategies that combine to
work towards the attainment of an end. Burke invariably
conceptualizes

participation

as

a

means

for

attaining

organizational ends. It would, however, appear that the term
"motives" would more succinctly describe Burke's typology of
strategies. These typologies concern themselves
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with the

executing agency rather than with a partnership of both the
citizen and the executing agency. Burke specifies that his
strategic typology is concerned with objectives. Each and every
strategy, he says, has particular reference to an objective.
Burke lists his strategies, and their implied objectives, as
follows:

"education-therapy,

behavioral

change,

staff

supplement, co-optation, community power, and advocacy."
Each of these strategies is also said to be suitable for a different
kind of organization.
The strategy of education-therapy seeks to enlighten
citizens about the merits of cooperative civic development. I t
also seeks to cure the public of their lack of self-confidence and
self-reliance.

Citizens

are

considered

to

be

disorganized,

parochial, and apathetic, and the duty of this strategy is . to
alleviate them from this predicament. The strategy is meant to
serve as a remedial lesson, with the citizen acting as student
and the planner as teacher. The objectives of education and
therapy constitute as ends in this participatory type (Burke,

1979). Arnstein characterizes such a strategy as arrogant and
further goes on to imply that this attitude borders on the third
dimension of power. It would also appear that the third
dimension of power ignores the attempt to actually plan
(Arnstein, 1969).
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The behavioral change strategy is a group approach to
influencing individual behavior in intra-group relationships.
The motive is therefore blatantly manipulative. The focus is on
change; changing the group, and thereby the individual, is the
task of this strategy. The effort centers on realizing designed
change through the manipulative process of group socialization.
Public relations, it can be said, may constitute as the preferred
method of implementing this strategy.
The

staff

organizational

supplement

input

device

strategy
for

is

attaining

basically

a

organizational

objectives. Citizens are recruited for the purpose of performing
bureaucratic functions. They are additionally solicited for their
intimate knowledge of the local environment. A volunteer is
recruited and then exploited for his/her familiarity with the
local environment. He· or she comes to serve as the local agent
for the outside agency. Frequently, such an agent is an
infl�ential community member who serves as a catalyst for
implementing the agency's objectives. The citizen does the
work and the agency does the deciding. Arnstein's concept of
placation is applicable to this practice.
Co-optation is yet another of Burke's strategies. This
strategy is basically a more intense form of the preceding one.
The solicited individual (volunteer) is not only utilized as "a
window of opportunity" but also as an instrument in the
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attempt

to

overcome

obstacles.

This

concept

involves

incorporating individuals into an "inner-circle." Co-optation is
said to consist of two types. What separates one (informal)
from the other (fonnal) , is the extent to which the co-opted
individual can influence internal policy and decision-making.
In essence, it is the difference between placation and a
partnership.
Community power

strategies

are

predicated

on

the

concepts of power and influence. Individuals are invited into
organizational structures primarily due to the fact that they
possess valuable resources.

The partnership

between

the

sponsoring agency and the invited "influential" works in one of
two ways. In the first, the powerholder is recruited in order to
accord prestige to the

host

(agency) .

In

the

other,

the

individual by virtue of his/her influence will be predisposed to
collaborate with a mutually compatible "influential." In this
strategy there is a mutual transaction of power, prestige, and
influence.
The advocacy strategy is the last of Burke' s typology. It is
characteristically a confrontational

strategy

in

which

the

traditional bases of power are challenged Participation is
therefore used as a means to mobilize vast numbers of people
towards the

aim

of toppling the entrenched seat( s) of power.

The intent is to attain complete control over policies, decisions,
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and management. This strategy, so to speak, is . not an
institutional servant, it is an antagonism to the traditional
organizational structure (Burke, 1979).
A second typological discussion of partidpation has been
contributed by Johnson. In his, five types of participation are
outlined.

They

are

"constituent

planning ,"

"consultative

planning ," "evaluative planning ," "implementative planning ,"
and "definitive planning ." In this typological structure, there
exists no hierarchical order to the classifications.
Constituent planning is described as

a process

or

technique that utilizes solicited information from the public to
set the parameters of a planning initiative. The public is seen
as source of knowledge and values. Actual incorporation of
solicited information into the planning agenda is, however, not
equally assessed. There is a "weighting" of all input before
elements of it are actually utilized.
Consultative planning involves contacting the citizen after
plans and programs have been conceptualized. The citizen is
therefore only accorded the right to be informed about the
intent of the plan after it has been drawn up. Additionally, the
public acts as a source of advice; heeding the advice is,
however, to the discretion of the solidtor.
In the evaluative process of planning , the citizen is

similarly contacted after plans have been drawn up. The
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difference here is that the citizen serves as a judge. The
rationale is that the citizen is the ultimate consumer and
thereby the ultimate judge.
Implementative planning is expressed as a continuum. On
one end, citizens merely serve as laborers for pre-established
plans. On the other, the citizen is allowed more autonomy. At.
this (the latter) end, after objectives and resource allotments
have been determined, the citizen is accorded the right to make
decisions in this pre-formulated framework.
Out of all the preceding techniques, the definitive type of
participatory planning, being the last type, is described as the
most virile. It is in this process that the citizen is able to exert
some degree of real control over the decision-making process
(Johnson,

1984).

Arguably,

this

control

will

include

empowerment and a decision-making role.
So far, our discussion has largely concerned itself with
some of the processes of participation. We enumerated some of
the characteristics of these processes by speaking about their
effects and motives. We can now look beyond the processes of
participation by attending to the prescriptions for participatory
planning .
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PRESC RIPTIONS

In having looked at some of the techniques and processes
of participatory planning , we can now discuss some advocated
prescriptions

for

implementing

participation.

Some

prescriptions have been quite apparent in our previous
discussions. We, for instance, became aware that to implement
genuine participation, attention would have to be given to the
concept of knowledge. Knowledge was judged

to be an

indispensable ingredient for participatory planning due to the
fact that it could either contribute an intimate and locationally
relative body of knowledge or a theoretically processed one.
In

our

discussing

the

dimensions

of

participatory

planning, we sought to aphorize the tenets of participation.
What become manifest was the need to clearly understand
what is implied by the term, participation. We previously
sought to delineate parameters of the concept and outline the
roles that every element is to play in this participatory process.
This was done in light of the realization that there exists a
chasm between the theory and practice of planning. It has been
stated that for participation to be meaningful, there needs to be
a definitive look at the

questions of how it is to be

implemented and what role each and every element will fulfill
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(Burke, 1979). Prescriptions for participation, it has been said,
should be developed with practicality in mind (Mogulof, 1970) .
Another prescription for participation and the efforts to
realize a meaningful form of it, is concerned with the
requirement to relate need to output (Korten, 1984). The
potential of being able to relate a project's output to its
beneficiaries' needs should be considered one of the hallmarks
of participation (Sviridoff, 1969). The ability to realize this
potential, it is believed, lies with the need to concentrate on the
process of planning . The belief is that by concentrating on the
"how to," the benefits of participation will invariably yield the
necessary and sought after results. Statements proclaim that
participation is nothing more than a process; it is not a value, a
goal, or a solution. As Sviridoff states, one must not "allow the
process to become the product." Participation is simply a
process. Others have disagreed with the assertions of this
statement; however, the position of this paper wi.11 be to adopt
the argument that participation is a process.
We previously saw how past and traditional attempts to
institute

planning

became

preoccupied

with

making

participation the product rather than the process. We can cite
some of Burke's typologies as an

example.

Additionally,

development benefits have been productivist in outlook.
UNFSCO aptly suggests that beyond being just productivist,
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participatory development should strive for balanced and
sustainable growth. This growth and development should be
cognizant of not only political and economic concerns, but also
of cultural and ethnic concerns among others. Participation is
also a process that ought to include several diverse interests at
every level of development. These levels have been listed as
follows:

initiation,

conception,

planning ,

decision-making,

implementation, management, supervision, evaluation, revision
of plan, fresh initiatives, and sharing of benefits (UNESCO,
1986).

Throughout this whole process of development, the onus
should

be

on

ensuring

that

community

members

can

effectively contribute to the initiatives that are ultimately
intended to improve their lot. Measures intended to implement
genuine participation should, therefore, be predicated on three
"abilities." These have been be enumerated as follows:
( 1)

The ability of the participants to
effectively cooperate.

(2)

Their ability to sustain their own
interest through a prolonged
planning process with its
multiplicity of temporal technical
and political frustration.

(3 )

Their ability to develop, mobilize
and then sustain a volume of
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"outside" support throughout the
process (Fagence, 1977, p344).

It can also be said that the instruments that are used to
facilitate the preceding abilities should be aptly operational.
This implies that the various tools, mechanisms, and measures
that are used to implement genuine participation must be
functional and feasible (Gran, 1983) .
Other theorists have made suggestions that deal with the
concept of knowledge and general eclecticism. Iineberry, for
instance, calls for a mixture of technical and pedagogical skills
in development (lineberry, 1989). It has also been stated that
the participatory process should act as a synthesizer for the
different elements that seek entrance into

the planning

process. The need to be elicitable, sensitive, holistic, and
integrative are, therefore, prerequisites

for

participation.

Additionally, it has been said that the process should be
epistemological and broad-minded in its approach (UNffiCO,
1986) . This implies that the "modem", scientific, and rational
branch of knowledge, in particular, should fully recognize that
other, and

no

less

important, elements

can

contribute

substantially to the development effort. Elements such as the
local and indigenous sectors of sodety can, for
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example,

contribute

a relative

body of

insightful

indigenous

local

knowledge.
Something that both the traditional and non-traditi<?ilal
sectors are said to suffer from is the

lack of thinking about the

long term. It can be argued that what has sometimes passed as

planning has been conducted without cognition for future
consciousness or past remembrance.

Prudent development

planning it can also be argued, should also go beyond short
,

term concerns (Korten, 1984).
Skeptics of the participatory process of

planning , and its

prescriptions thereof, also invariably debate the merits of it on
a structural level. It appears that the primary concerns of this
structural analysis deal with the concepts of institutionalization
and . communication.

It has

been

said

that

attending

to

organizational concerns are relatively more important than the
attention to technical and material inputs (Gran, 1983) . This
prescriptable debate centers around the idea that there should
exist structural frameworks that properly fadlitate smooth
ntnning for the participatory process. Structural frameworks
should serve a complementary and intermediary role for the
relationships that occur in any participatory process. The
framework can be described as a superstructure of sorts-a
superstructure that synthesizes various and competing sub
structures into a systemic and dynamic process. The various
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and interacting elements in this superstructure, it is said,
should get to the "the core of the structures of social life"
(UNESCO, 1986, p27).
In creating these participatory structures the citizenry
should be encouraged to take part. The local citizenry should
help discern implemental problems and opportunities for the
mediating

structure

and

participatory

project.

This

all

important mediating structure is, after all, the value-generating
and

value-maintaining

mechanism

for

that

particular

environment. Participatory structures should not become just
another variable in the superstructure of society. Mediating
structures should be locationally appropriate; they should not
transcend the capabilities of local resources. We can return to
the

concept

of people-centered

development

to

further

elaborate on the above. Suffice it to say, part of the theory of
people-centered

development

stipulates

that

enabling

situations should be created in order that appropriate and self
sustaining structures and processes can be fostered for the
purpose of overall and system-wide improvement (Korten,
1984) .

Participants'

aspirations

and

concerns

should

be

reflected in the goal statements of participatory development
structures (Booher, 1974) . The benefits for participating should,
therefore, relate to the basic concerns of an individual's life
(lineberry, 1 989) .

94

This

sensitivity

development planning,

to

the

structural

elements

interestingly enough,

pertained to macro-systemic issues as

well.

have

of
also

Up till now, we

have largely concerned ourselves with the problem of relating
the partidpatory structure to the individual (micro-systemic).
Debates at the macro-level have sometimes argued that for any
substantial and positive change to occur at the micro-level,
there must be some systemic changes at the macro-level.
Change at this broader socio-economic level is deemed
necessary, for the simple fact that, superstructural elements
are believed to shape their own components and vice versa.
World Systems theorists, for example, argued that for
measurable improvements to occur in the less-developed
world, there must be fundamental changes in the way sodo
economic phenomena are conceptualized and carried out
globally. Parallel to this argument, a United Nations report
postulated that for genuine partidpatory development to occur,
there would have to be a fundamental change in the
international economic order (Midgley, 1986).
Another prescription that is widely touted deals with the
idea of communication. This communication medium, between
the planner and the cttizen, should "facilitate the . . . exchange of
ideas, opinions, and attitudes and the evolution of a consensus"
(Fagence, 1977, p272 ). Feedback is therefore an essential
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prerequisite for this communicative process (Reynolds, 1969).
Central to this purpose is the need to effectively construct the
dynamics of the process. Additionally, the need to effectively
select the tools for communicating is of paramount importance
(Morrison, 1973 ). The particulars of the above may include
methods for soliciting, coding, and utilizing information. Suffice
to say, partidpation without a good look at how the process is
to function is profoundly erroneous. Our previous discussion on
the topic of knowledge is also particularly relevant at this time.
To these prescriptions, one can add numerous others. We
can

conclude

this

discussion

on

the

prescriptions

of

participation by borrowing from Montgomery. Montgomery
enumerates

some

bureaucratic

precursors

of

failure

and

suggests that local institutions can provide some useful benefits
to the participatory development planning process. One of the
precursors that Montgomery lists, is the tendency to let the
communication

process

between

citizen

and

planner

deteriorate into · a patron-client relationship. Frequently, co
optation is the end result of this practice.
Another of Montgomery's precursors can not only apply
to the bureaucratic end of the process, but also to the local
community's end as well. The precedence spoken about here
deals with the inability of either partner to relate local/micro
concerns with national/macro development goals. One can,
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however,

argue

that

all

these

prescriptions

previously

discussed are not conclusive or definitive. For in realizing that
values will always exist and additionally that they will always
differ, one can never succinctly generalize prescriptions for
participatory development planning. One can also argue that
each exercise

in participatory planning

constitutes

as

an

experiment, for in each and every community there exist
certain peculiarities (Montgomery, 1988).

In seeking to implement this all �portant element of
public

policy,

administration,

and

planning ,

one

has

to

invariably rely on the setting up of institutions; institutions
that, however, must be cognizant and appropriate for issues
such as power, conflict resolution, and representation among
others. The main debate on participation centers around our
attempts to operationalize it or in effect, to institutionalize it.
This chapter has sought to characterize some of the
definitional,

dimensional,

and

prescriptable

. elements

of

participation. The next chapter will explore how the TVA
sought to espouse some of our previously discussed tenets. Our
studying of the

1VA's

philosophy of the

grassroots

and

thereafter one of its citizen centered programs serves as an
attempt to ground some of the theory

and

participation into tangible concepts and action.
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rhetoric

of

The question of who defines and expresses the needs of

In

development has been talked about.

realizing

that the

planning process should relate to the consumer's need by
means of a viable process that is eclectic, yet definitive and

in its conclusions, this thesis has adopted the

prudent

affirmation that such sought-after development should be
people-centered.
realize

that

the

In seeking to do so we,

however, also came to

milieu

was conceptually a

participatory

continuum of varying intensities and concepts pertaining to
issues

such

as

institutionalization,

representation,

knowledge, apathy, and fragmentation.

In

power,

conclusion, it was

also realized that ultimately the techniques and processes of
participation (1VA's included) have had to wrestle with these
issues in order that an appropriate and functional process be
exerdsed.
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CHAPTER THREE
TVA'S GRASS ROOTS
DEMOCRATIC PlANNING
INTRODUCTION
Earlier on, the general context in which the 1VA concept
and its idea of the grassroots proved pertinent to this study
was

established.

Similar

to

the

tenets

of

participatory

development planning, it was observed that the Tennessee
Valley Authority purported to abide by the tenets of genuine
participatory

planning

principles

within

a

unique

institutionalized context. The purposes of this grassroots effort,
as enumerated previously,

were to plan,

survey,

study,

experiment, conserve, develop, and promote the general
welfare and resources of a people and their region. This was to
be achieved through the active participation of valley residents
and their institutions. This planning region (the Tennessee
Valley), in which these tasks were to occur, was richly
endowed with resources such as manganese, bauxite, limestone,
zinc, coal, iron ore and (most importantly) water and its power
generating potential-throughout the authority's history the
production of hydro-electrical power has arguably been its
principle mainstay.
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The Tennessee valley planning region contains the eighth
longest river in the nation (Hargrove, 1983 ) . Additionally, the
1VA's planning region, which encompasses the seven states of

Alabama,

Georgia,

Kentucky,

Mississippi,

North

Carolina,

Tennessee, and Virginia, totals an area of about 40,600 square
miles. The river drainage basin, being the spine of the
development that was to occur in the region, stretches about 50
miles wide and 560 miles long by traveling south through
Tennessee, Alabama, and Mississippi, then north back through
Tennessee and finally ending up in the Ohio River dose to
Paducah, Kentucky (Gam, 1974). This valley region was to
serve

as

a laboratory in which to

conduct a

regional

development planning experiment (Hodge, 1 968).
Similar to the ironies that exist in other developing
regions of the world, the Tennessee valley, being richly
endowed with natural resources, was largely an undeveloped
region that housed the nation's lowest per capita farm income
earners and was also a domicile for the lowest income earners
in the United States. Akin to characterizations of the "third
world" , the region was thought of as a domain for indigent
rural parochialists who were predisposed to "isolation[ism] ,
individualism, ingrown patriotism, cultural immaturity, and
social

inadequacy''

(Hodge,
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1968,

p63 ).

A

similar

characterization describes the people of the Tennessee valley
as being

against evolution, materialism, atheism,
against airplanes on Sunday, against
recreation on Sunday, against divorce,
against Catholics, against Jews, against
the North, against cards, against
fiddling, against theaters, which they
know little about, against lawlessness,
· against crime wave, against youth . .
but not against ignorance and hypocrisy,
and narrowness, and intolerance, and
racial
industrial
wrongs,
or
discriminations, nor against homicide
and lynching (Hodge, 1968, p63) .
.

It was for these people that the 1VA had a mandate to
plan. The inhabitants and resources of this river valley region
constituted the planning problem and the Authority was to
provide the supposed solution. The 1VA, in Selznick's words,
was assigned the task of practicing democratic planning so as to

imbue a sense of social responsibility into the valley and its
people (Selznick, 1949). This central and all-encompassing
development planning thesis transcended to the eventual belief
that the 1VA had attained some of America's constitutional
prindples-their being, "individual liberty and the general

welfare [of its citizens]" (Gaventa, 1982). This grand vision that
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the 1VA and others espoused, and quite freely touted, was also
respected throughout other regions of the world. One foreign
observer remarked that as a result of 1VA's grand vision: "A
Promised Land, bathed in golden sunlight, is rising out of the
gray shadows of want and squalor and wretchedness . . ."
(Hargrove, 1983, p43 ) . This invigoration of a valley and its
people, it has been said, was to be attained by active and
genuine public participation solicited by a unique agency that
practiced decentralized grassroots administration (Selznick,
1949) . As a result of this unique approach to regional
development planning, the 1VA was said to effect some
positive changes in the valley. Hargrove enumerates the
following as examples of 'IVA's successes:

1.
2.
3.
4.

5.
6.
7.
8.
9.

The eradication of malaria.
The navigation of the Tennessee
River.
The provision of cheaper power.
The creation of commercial and
industrial opportunities.
Developing and encouraging the
use of inexpensive phosphate
fertilizers.
The enabling of better yields per
acre.
The overcoming of erosion.
The setting up of electricity
cooperatives.
The instituting of better farm
management procedures.
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10.
11.

Effective flood control.
Influencing the growth and
establishment of legitimate
institutions (Hargrove, 1983 , p49).

What is salient about the above accomplishments is that
the majority of them are concerned with the 1VA's power and
agricultural programs. In 1982, the power program alone
accounted for about 94% of the 1VA's total employment.
Unsurprisingly, agriculture also ranked relatively high on the
list

of

1VA's

priorities,

albeit,

power

generation

was

unequivocally the 1VA's primary program (Hargrove, 1983 ).
In order not to unfairly indict the development planning
functions of the 1VA, it will be fair to say that basic planning
practice was not common before the advent of the authority.
Prior to the 1VA, quasi-planning was performed by local
politicians and business professionals.

It was previously

asserted that such planning was inadequate for the genuine
purposes of community-wide development planning .
The 1VA idea was to bring a new order to the valley. This
exercise in development planning was to unite "positive
government" with the "principles of democracy" in order that
the resources and people of a valley could be harnessed for the
purposes for comprehensive regional growth (Selznick, 1949) .
This principle, of sorts, was enthusiastically touted as a beacon
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of American democracy at work, as "a major experiment in
social planning ," and as "a magnificent blueprint for liberalism"
(Hargrove, 1983, p73).
The 1VA was, however, not without its critics. The very
terms we

seek

to later

analyze

(grassroots

democracy,

democratic planning , or decentralized federal administration)
fell victim to many unfavorable comments. An exemplary
comment asserted that the whole notion of the grassroots was
foolhardy, as it was quite evident that the 1VA sparked the
advent of regional/local development planning . The assertion
was based on the belief that no planning initiatives

emanated

from the valley and that without the 'IVA, few if any, planning
programs and projects would have occurred were it not for the
authority (Hargrove, 1983 ) . Eisenhower once went so far as to
characterize the 'IVA as . "an

example

of creeping socialism"

(Hargrove, 1983, p73).
This era of general critidsm and general glorification of
the 1VA ideal and concept, however, over time ended up in
general skeptidsm, ambivalence, or outright disillusionment.
Arguably, this occurred on all sides of the 1VA debate. Finer
makes the observation that the 1VA ultimately alienated the
very group of people who were to be benefactors of its
programs and projects (Hargrove, 1983 ).
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Hargrove also comments that three issues sparked the
era of controversy for the Authority. These three areas dealt
with environmental concerns, water use development, and
energy production costs. Concerns about the effects of resource
exploitation

(i.e.

strip

coal

mining

and

coal

burning

smokestacks) were levied on the authority by the public at
large and the Environmental Protection Agency (EPA). Water
use developments, particularly the Tellico project, created
acrimonious disputes throughout the valley. Concerns ranged
from the ensuing dislocation of communities, to the extinction
of the snarl darter species, and to the flooding of prime
farmland due to the development of the Tellico project.
Regarding

energy,

the

TVA

forecast

increased

consumption patterns for the future and sought to embark on a
nuclear construction program. They sought to cover these
construction costs through rate increases. The public was
averse to having to bear the cost of constructing energy
facilities that would only benefit future consumers and not
them as

current

rate payers. Part of this disillusionment also

resulted from the TVA propagated notion that they could
always supply the valley, and its residents, with cheap electric
power; residents were startled to find out that cheap power
was not a perpetual TVA virtue. This biting presence of
controversy surrounding all three issues, Hargrove says, helps
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substantiate the question of "whether

'IVA's

[propagated]

virtues [i.e. comprehensive regional development and cheap
hydro-electric power] had become its faults" (Hargrove, 1983 ,
pxii) .
This precarious situation of praise and criticism can
arguably be traced to the gap between 'IVA's propagandized
ideology or doctrine of the grassroots and its actual practice. As
Selznick succinctly puts it, an organization that elects to adopt
an ideology

may

benefit

from

its

use

communicatively.

However, in the effort to establish criteria for the effective
evaluation of concrete action, the doctrine hardly fulfills the
purpose of judicious analysis, measurement, and judgment.
Therefore, one can summarily contend that in the 'IVA's case,
ideology merely served a rhetorical and rationalizing function.
A central, and often debated rhetorical symbol, we have said, is
the 1VA's definition and practice of the participatory planning
concept usually touted under the banners of decentralized
federal

administration,

democratic

planning ,

or

grassroots

democracy (Selznick, 1949).
What seems to permeate this discussion is the argument
of whether two seemingly diametrically opposed ideals form a
good synthesis. The two ideals in question

can be most

generically stated as planning versus democracy or science
versus politics. Selznick takes the position that "Planning is
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always positive . . . but democracy may negate its execution"
(Selznick, 1949, p16). Lilienthal, ironically, makes a parallel
argument when he questions whether opposing items such as
science and politics can exist together without degenerating
each other. Contrary to Selznick's position, however, he
postulates

that

the

1VA

did

achieve

this

matrimonial

relationship between technocracy and democracy (Iilienthal,
195 3 ) .

An additional comment regarding the above rhetorical
debate is provided by Hargrove when he cites the work of
William Harvard. Hargrove's comments lead us to the issue of
practice

versus

ideology.

In

commenting

on

Lilienthal,

Hargrove mentions that Lilienthal's comments portray a
balanced relationship between technology and the 1VA concept
of grassroots democracy. On the other hand, when Hargrove
cites Davidson's comments, it is revealed that some considered
"the 1VA as a juggernaut beyond control that force[d] society to
conform to its technological imperatives" (Hargrove, 1983 , pxv).
Selznick states that the 1VA concept of the grassroots
became a "moral enterprise" that, he argues, partly served as a
vehicle to co-opt local elites for the purpose of erasing
impediments to the org�ational objectives of the Authority.
Parallel to this, Selznick provides the following exemplary
statement to substantiate his contention that the purpose of
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this

moral

enterprise,

and

more

generally

the

1VA's

organizational ideology, served a legitimating and rationalizing
function in the context of bureaucratic public relations. Selznick
states that

one of the pervasive obstacles to the
understanding and even the inspection
of this technology is ideology or official
doctrine. By the very nature of their
function, all those forces which are
concerned about the evolution of value
impregnated methods, or public opinion
itself, have a formal program, a set of
ideas for public consumption. These
ideas provide a view of the stated goals
of the various organizations-political or
industrial
democracy,
or
decentralization, or the like-as well as
of the methods which are deemed
crucial for the achievement of these
goals.
It is naturally considered
desirable for the attention of observers
to be directed toward these avowed
ideas, so that they may receive a view
of the enterprise consistent with the
conception of its leadership. All this in
the often sincere conviction that
precisely this view is in accord with the
realities of the situation and best
conveys the meaning and significance of
the project under inspection (Selznick,
1949, p8).
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What the above discussion

seems

to beg is an inquiry into

the ideas or concepts of the 1VA and its propagated notion of
the grassroots.

THE TVA IDEA
The

1VA's

ideas/principles

have

been

historically

characterized into the categories of regionalism, resource
integration, and the working partnerships of the 1VA with local
and existing institutions (Hyatt, 1989). The 1VA was assigned
the task of executing
mandate.

a regional development

planning

Planning efforts were to comprehensively and

integratively, concern themselves with a totality of concerns
and problems within a geographically defined region. The
execution of planning and development programs within this
defined and multi-endowed region was to be implemented
with the full cooperation and partnership of related and
already existing institutions.
Invariably, others have also only characterized the
authority as a utility company that was charged with the
responsibility of providing cheap, efficient, and abundant
energy; which, at times, arguably seems to be the case
( Hargrove, 1983 ). Still others like Iilienthal, roughly define the
1VA idea as "planning in the broadest democratic sense." The
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specific function of this generically conceptualized notion of
democratic planning , lilienthal says, was to provide leadership,
stimulus, and guidance to residents and their institutions in the
Tennessee Valley (lilienthal, 195 3 , p127).
Roosevelt, in being an initiator of the 1VA concept,
enunciated that the 1VA

should be charged with the broadest
duty of planning for the proper use,
conservation, and development of the
natural resources of the Tennessee
River drainage basin and its adjoining
territory for the general social and
economic
welfare
of the
nation
(lilienthal, 195 3 , p192 ) .

Roosevelt, as such, saw the 1VA idea as being more than an
energy (power) production program. In addition to energy
generation, he envisioned benefits being

accrued to the

practices of flood control, land use, and industrial development
among others in the Tennessee valley watershed (Hodge,
1968).
As we also enumerated earlier, out of this broad mandate

there were also said to be five primary concepts; Hargrove
enumerated

them

as

unified

regional

development,

decentralized administration, active citizen participation, soda!
responsibility, and apolitical policy making (Neuse, 1983 ). Out
1 10

of an ensuing act that delineated the 1VA concept, there were

two out of total of thirty acts, that pertained to 1VA's planning
,

function. The two were sections 2 2 and 23; these are fully dted

in the Appendix (Gray, 1987).
Section 22 delineated that the resources of the Tennessee
valley should be harnessed for the purpose of enhancing the
welfare and prosperity of the residents of the region. To that
end, the Congress empowered the newly created Authority to
plan, survey, study, develop, and promote the nature and
process of development for the region. The aim of this
administrative and planning mandate· was

to

encourage

prudent comprehensive development in the spheres of social,
physical, and economic progress. Section 2 3 of the 1VA act
enumerated five techno-physical measures that were to be
pursued in the aim of achieving a sixth, the sixth having largely
to do with the 22nd section of the 1VA act. The five measures
that Section 23

called for were the promotion, through

legislative measures, of flood control, navigation, Hydro
electrical power generation, reforestation, and the proper use
of marginal lands.
It was mentioned earlier that the existence of the Muscle
Shoals power generating facilities

(used for intermittent

fertilizer and munitions production) created the impetus for
1VA's conception. Maligned with controversy, the proponents
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of locating facilities at Muscle Shoals, Alabama, being first a
novitiate power company, sought a congressional approved
franchise on the Tennessee River. The facility's woes generally
extended from the period of 1897 to the drafting of the 'IVA
Act in 193 3 , although improvements to the river, being one of
the facility's operating aims, were sought after as early as 1824
(Hodge, 1968). The main controversies, in one way or the other,
centered around both World War efforts. In questioning the
federal government and Army Corps of Engineers' efforts to
harness Muscle shoals' hydroelectric potential, opponents were
quieted by the decision (National Defense Act of 1916) to
convert the facility to the production of nitrates in 1916 for the
First World War effort.
Regarding the Second World War, the debate centered
around the dismantling of yet another wartime undertaking.
Simi1arly, the debate questioned the federal government's role
in hydroelectric production. The inquiries centered around
whether the government should get in the business

of

monopolistically producing electricity for public consumption.
Resolution of this arduous debate was attained only after the
enactment of the Tennessee Valley Authority Act in 1933
(Hargrove, 1983 ).
The 1VA Act stated its objectives as follows:
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That for the purpose of maintaining and
operating the properties now owned by
the United States in the vicinity of
Musde Shoals, Alabama, in the interest
of the national defense and for the
agricultural and industrial development,
and to improve navigation in the
Tennessee River and to control the
destructive
flood
waters
in
the
. Tennessee River and Mississippi River
Basins, there is hereby created a body
corporate by the name of Tennessee
Valley Authority (Hodge, 1968, p36).

To cany out this generic function,

the

1VA

was

designated as a public agency with corporate characteristics.
This agency was to be chaired by a three-person board, whose
members possessed discretionary powers as to the organization
and running of the authority. Specifically, as it initially turned
out, the board was a policy formulating and execution body as
well as a public and official contact for the authority (Hodge,
1968). However, over time the 1VA was to see some of its
functions and administrative imperatives shift periodically.
One theme that has been said to be consistent with the
1VA concept, is the prindple of "unified regional [resource]
development." Ideally, the concept was to simultaneously serve
as a conservation and a development effort for the ultimate
benefit of Tennessee Valley residents. This comprehensive
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exercise

in

democratic

development planning
planning

coordination"

(Neuse,

and

had

inter-agency

1983 ).

This

as

its

premise,

"cooperation

exercise

in

and

regional

development also sought to utilize an integrated resource
approach (Iilienthal, 1953 ). Iilienthal's haranguing extolled
this

virtue

of

the

1VA

concept

by

stating

that

in

conceptualizing the unity of the region, the 1VA charter treated
the Tennessee Valley region as a "seamless web" (Iilienthal,
1 939, p1 1 ) . Suffice it to say, Iilienthal was arguably one of the
1VA's most zealous proponents.
Favorable advocates of the 1VA idea, such as Iilienthal,
created a tall order for the Authority to emulate. As Hargrove
states,

even this short summary shows how
many different criteria-administrative

decentralization, popular participation
and control, "cost-benefit" analysis of
each program, the attitudinal and
working relationships between public
public and public-private-have been
applied to 1VA, each of which produces
conflicting judgments (Hargrove, 1983 ,
p140) .

Finally, it can be further contended that several opinions
shrouded the 1VA concept in ideology and rhetoric. Iilienthal,
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for instance, talked about the 1VA as an exercise in grassroots
democracy and decentralized federal administration, and also
abstractly talked about the fact that the authority created a
unity of "nature, man, and sodety."

THE DECENTRALIZED GRASSROOTS CONCEPT

We have alluded to numerous facets of the grassroots
ideology throughout the text. Mainly, they have dealt with
other broad conceptions of what constitutes the grassroots. An
attempt will be made here to construct a definitive concept of
the

grassroots

as

defined

by

1VA

and

its

de

facto

spokespersons. We also alluded to the fact that this aspect of
the 1VA's concept has been an elusive issue when one seeks to
pin down the niceties of its tenets. As Neuse reiterates,
although the grassroots was "the most elusive and vexing
component of 1VA doctrine . . . it [ironically] remain[ed] [as] a
powerful symbol" (Neuse, 1983, p493 ).
For the 1VA, the concept of the grassroots, it has been
said, symbolized the rhetorical concepts of "decentralized
government,

community

independence

and

initiative,

recognition of individual \\Qrth, and a fundamental article of
the democratic faith" (Neuse, 1983, p495 ). The grassroots
concept was adopted as official 1VA policy and propagated
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both within and outside the confines of the organization
(Selznick, 1 949) . The 1VA's development planning efforts were
going to be conducted right at the door step of the Tennessee
Valley rather than in remote Washington. Furthermore, it
would go beyond mere infrastructure building by serving as an
exerdse in democratic planning (Hargrove, 1983) . As Gordon
Clapp defined it, democratic planning implied that valley
residents had the following options:

the right to formulate plans and
recommendations, to accept or reject
recommended programs and courses of
action, or to seek out alternatives, or to
do nothing at all, rests with the local
community and its representatives
(Neuse, 1983, p493).

·

This is rather synonymous with lilienthal's notion of
offering the valley citizenry real alternative

choices. In

characterizing his notion by utilizing a parable, he states that
one should be given "a choice--a free choice . . . a man must be
given a free choice, rather than compelling a choice or having
super-men make the choice for him" (Selznick, 1949, p37 ) . Both
men--Iilienthal and Clapp--in propagating this idea of the
grassroots, contended that valley residents "not only supported
the objectives of the [TVA] act, but approved by their
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involvement

and

acquiescence

[of]

1VA

policies

and

procedures" (Hargrove, 1983 , p139).
This apparent attention to the citizen was quite a
prominent feature of 1VA policy. Herbert Vogel, a one time
1VA chairman, advised that it was wise to involve "the people"
as they would benefit from this shared responsibility through
increased self-reliance and self-enterprise (Hyatt, 1989) . In an
internal 1VA memo, for instance, administrative policy stated
that by involving the people, they

will feel that this phase of the
project is theirs, they will be interested
in it because they have been made a
part of it and this being so, will aid in
carrying the recommendations into
action. If they are disregarded or their
participation is only minor while the
Authority dominates the picture, they
will not feel that the project is theirs
and will not have the same willingness
to put the program through (1VA
memorandum, 3 October 1933).
.

.

.

In furtherance of the above, this meant that the 1VA also
sought the participation of the valley's grassroots institutions.
To this end, courting the participation of local institutions in
development planning effort(s) was an integral part of the
1VA's grassroots ideology. Both existent and newly created
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institutions were utilized. As regards the former (existent
. institutions) , the 1VA, for instance, drew upon the resources of
land grant universities; in regards to the latter, the 1VA helped
create watershed associations and authorities as part of its
Tributary Area Development program. One of the intended
purposes of these forged partnerships with area institutions
was to strengthen them by way of a "democratic partnership."
Frequently in working with local institutions (i.e. the land
grant colleges) , the 1VA spelled out cooperative working
relationships in the form of Memoranda of Understanding. One
such memorandum's terms of agreement stated that the
purpose of it was to facilitate a "systematic procedure for a
coordinated program of agricultural research, extension, and
land use within the region of the Tennessee Valley Authority"
(Selznick, 1949, p95) . These memoranda (sometimes contracts)
also served as mediums for discussion and as a means to
delineate spheres of authority as well the terms of how one
group was to relate to another. Additionally, they were meant
to ensure that no effort was duplicated and that terms of
program payments and costs were spelled out (Selznick, 1949).
The aim of soliciting the participation of the local valley
residents and their institutions, the 1VA purported, was also
.
"to shape its programs in conformity with the intimate
knowledge of local conditions which such agencies [were] likely
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to have" (Selznick,

1949, p40). In refuting this assertion,

Selznick suggests that the twin aims of utilizing local existing
institutions and voluntary associations, such as those in the
Tributary Area Development (TAD) program, were to either
informally or formally co-opt local elements into the 1VA's
broader aim of bureaucratic expediency.
Earlier, we briefly added Iilienthal's comments to 1VA's
definition of the grassroots. In fact, Iilienthal was one of the
more articulate and energetic architects of the 1VA's general
concept and grassroots ideology; arguably, his
served

as

the

theoretical embodiment of the

views

also

authority's

concept. The notions ( or myths) of apolitical dedsion-making
and decentralized federal administration were also concepts
that he propagated.
Iilienthal also perpetuated the concepts of grassroots
democracy and the supposed integration of federal functions at
the local level of society (Selzn.ick, 1949) . His concept was to
have planning with a moral purpose. This purpose pertained to
his idea that all that was carried out (i.e.
achievements of science and technology" )
significant

if they involved

"the

physical

were only most

and benefited the residents of the

region. In addition to this moral purpose,

Iilienthal

postulated that such development should be

one

indivisible elements in an environmental eco-system.
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also

of the

In furthering his idea of "people centered" development
planning, lilienthal stated that valley residents were the most
important element of the effort. Being that they are the
prindple way through which to implement development, and
for the fact that their welfare constitutes as a genuine purpose
of development, lilienthal orated that planning should be for
and by the people. He additionally asserted that an individual
wants

to be accorded some respect and worthiness in the

development planning effort. As such development should go
beyond mere physical improvements by allowing the valley
resident an opportunity to freely express him or herself and
know that such expression will constitute as a meaningful and
important contribution to the process of development. In
essence, lilienthal advocated that development should be a
humanizing

effort.

Public

partidpation,

he

added,

was

necessary; for, in the long run, effi.dency required it.
lilienthal argued that the 1VA was p�ctidng genuine
democratic ideals and that such practice was part and parcel of
the authority's notion of the grassroots. The 1VA, lilienthal
further stated, was therefore working to bring technology to
the door step of the lay citizen in the hope that both the
technocrat and these persons could become true partners in the
region's

development.

After

all,

the

relevance

of

the

technocrat's knowledge could only be claimed by its being
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applicable to lay matters. lilienthal stated that statistical
abstractions, and the like, should therefore ultimately have
their basis in people's real life circumstances.
Local knowledge, he also said, was important to the
education of the technocrat. The valley authority, lilienthal
believed, was a prime

example

of federal functions being

performed in full corporation and partnership with local
residents and their institutions. lilienthal further flowered his
rhetoric with assertions that this notion of "democratic
plannin g," and its moral purpose of dtizen participation, was a
trend and not mere circumstance. The meaningful involvement
of valley residents in the 1VA's programs was necessary and
part of the authority's attempt to infuse responsibility into the
planning of the Tennessee Valley region (Lilienthal, 1?53).
Another concept that can be considered to be a twin to
Iilienthal's concept of participatory planning is the idea of
decentralized federal administration. Washington OC., Iilienthal
·
said, was too remote from the region to effectively and
efficiently provide governmental services to local citizens. In
advancing his theory of decentralized administration Lilienthal
posed the following question:

The question simply stated then is this:
How can these necessary and long
delayed grants of power in the field of
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economic
and
social welfare
be
by
administered
federal
the
government so as to avoid the plain
dangers and limitations of over
centralized administration (Iilienthal,
1939, p7)?

To this he subsequently advanced the following answer:

In
my
view,
the
decentralized
administration of federal functions . . .
and the coordination in the field of such
decentralized activities is by all odds
the most promising answer (Iilienthal,
1939, p8).
·

Iilienthal postulated that the valley authority served as an
appropriate example and experiment in decentralized federal
administration. In laying out the terms of what was meant by
decentralized administration, Iilienthal differentiates between
this term and the concept of government centralization
(Iilienthal, 193 9 ) . He reiterates that the former (decentralized
administration) is simply not the mere opening of a local
federal office; the prerequisites are such that an office should
be delegated the authority to adopt administrative measures to
local conditions and yet still be able to make decisions in that
local setting. lilienthal stated that power should be delegated
at this level of administration. He further orated that there
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should be "an emigration [or better yet an

emanation]

of talent

to [from] the grassroots" (Iilienthal, 1939, p28). One can
enumerate the salient features of lilienthal's concept of
decentralized (grassroots) administration as follows.

1.

The vast majority of decisions
must be made at the local level of
implementation.

2.

Initiatives must involve the active
and meaningful participation of
local residents with the federal
agency fulfilling the role of
catalyst and augmenter to local
institutions; and lastly,
·

3.

The task of a decentralized
administration should be to
"coordinate and integrate" all
complementary activities at the
local level of implementation
(Iilienthal, 1939, p13 ) .

An example of the first and second features of
decentralized administration, the 1VA supposedly cites, are the
fonning of county soil improvement associations and the
·

working relationships forged between them and area land
grant

colleges,

respectively

(Selznick,

1949).

Iilienthal

characterizes the first feature, local level decision making, as
the cornerstone of any decentralized federal administration
(lilienthal, 1939).
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In pitting "centralized authority" against "decentralized
administration," Iilienthal further elaborates that the merits of
the latter as opposed to the former, is that whereas the notion
of centralized authority is quite all right, it is the execution of it
that is foolhardy. In essence, what is called for is the
"decentralized
(Iilienthal,

administration
1 953,

p141 ).

of
The

administration of federal functions,

centralized
1VA's

authority"

decentralized

therefore, acts as a

mitigating force for the seemingly and inevitable need to
centralize authority in the nation's capital (Iilienthal, 195 3 ) .
The crux of the scenario is, therefore, not to limit authority per
se, but rather to better facilitate the administering of it
(Iilienthal, 1 939).
In further mitigating the need to centralize, a by-product
is achieved. This, Iilienthal states, is the notion of public
accountability by way of a partnership between citizen and
planning agency. For the 1VA, the means through which this
has primarily and supposedly been achieved has been through
a written contract or memorandum of understanding. These
terms of agreement not only incorporated legal responsibilities
but also delineated mutual objectives and procedural concerns
between cooperating agendes and institutions.
In seeking to summarize Iilienthal's declamations, one
can

cite one of the programs that he enumerated as a primary
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example

of

agricultural

democratic
program.

grassroots
Specifically,

planning-the
the

1VA's

authority's

experimentation and extension fertilizer program is a specific
example

of the 1VA's agricultural program. The 1VA's facility

at Muscle Shoals served as the central site from which this
operation was conducted in partnership with resident land
grant colleges. The aims of these alliances was primarily to
experiment and test fertilizers for the purpose of improving
the practice of soil cultivation and conservation in the valley
region. Contracts were drawn up between the authority and the
state land grant college experimentation stations to provide
agricultural extension services to local farm cooperatives.
The roles for each participating entity can be described as
follows: the 1VA supplies the plan of action, the fertilizer, and
the monetary funds to facilitate administration of the project;
the local experimentation and extension station (land grant
colleges) furnishes the information and guidance needed to
initiate and document the program; while local farmers, in
voluntary and democratic participation with one another, the
1VA, and extension stations, choose a local farm to serve as the
demonstration site for testing the fertilizer under particular
local conditions. The selected farmer, among other things, was
also responsible for covering transportation costs for fertilizer
delivery and the recording and reporting of results to all
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parties concerned. The process of this demonstration program
also involved the

selected

farm being

inventoried

and

swveyed. Additionally, managerial changes were instituted
where necessary by the farmer and his committee of neighbors
(lilienthal, 1 95 3 ) .
lilienthal stated that the agricultural demonstration
program was effective and successful for the following reasons:

Most demonstration farmers have
increased their capital resources, many
have increased their income in cash
received or in raising family living
standard; at the same time they have
conserved and revitalized their soil. This
is important because this method, being
voluntary
with
no
powers
of
enforcement in anyone, depended upon
hitching together the farmer's self
interest and the general public interest
in the basic resource of the soil. The
individual made himself one with the
common purpose which the 1VA idea
holds
for
all
individuals,
the
development of the resources upon
which all stand. Self-interest here has
served that public interest (lilienthal,
1953, p86) .

Such efforts,

lilienthal believed,

extolled the virtues of

grassroots democracy and integrated resource development.
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These demonstration fanns , it has been said, served as "school
rooms for the valley" (lliienthal, 1953).

CRITICISMS OF THE TVA IDEAL

Several have begged to differ with the postulates of the
1VA and its most abiding advocates. The best known is, of
course, Philip Selznick. Selznick argued that the 1VA's ideology
and

its

actual

practice

constituted

themselves

as

two

incongruent concepts. To that, he further argued that the use of
ideology was mainly a device, and a foolhardy one at that, to
serve the organizational imperatives of the authority. The
extent to which citizens were organized was, therefore, only
done to en masse "an unorganized dtizemy into a reliable
instrument for the achievement of administrative goals and
[call] it democracy" (Selznick, 1949, p220).
Selznick creates a generic context in which he discusses
and summarizes the 1VA's assertions of the grassroots. He does
so by delineating some " [mis]implications for democratic
planning" (Selznick, 1949, p???) Firstly, Selznick states that
ideologies should be pragmatically seen as tools used to service
a need. In the 1VA's instance, some have argued (Selznick
included) that ideology served as a means to service and
expedite the authority's organizational imperatives. Secondly,
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Selznick addresses the issue of power. He postulates that the
discretion of power essentially rests with those individuals and
institutions (representatives of the public) that are capable of
marshaling resources. The effect of this can result in one of two
outcomes: either the adulteration or the sanctification of
accorded responsibility. lastly, Selznick cites the inclination of
democratic planning to devolve into mere administrative
obligation as a third implication. Interestingly, he states that
the practice of cloaking democratic participation as a moral
enterprise is harebrained; one needs to see this tendency as " . .
. part of the organizational problem of democracy and not as a
matter of the morals or good will of administrative agents"
(Selznick, 1949, p264) .
Selznick postulates that four administrative needs are
serviced in this supposed partnership between the 1VA and
local elites/institutions. Selznick states that these needs are
essentially used for the smooth facilitation of the authority's
structure and function. They are quoted as follows:

1.

The achievement of ready
accessibility, which requires the
establishment of routine and
reliable channels through which
information, aid, and requests
may be brought to segments of
the population. The committee
device permits the assembling of
128

leading elements on a regular
basis . . .
2.

As the program increases in
intensity it becomes necessary for
the lower end of administration to
be some sort of a group rather
than that of the individual dtizen.
A group-oriented local official
may reach a far larger number of
people by working through
community and county
organizations than by attempting
to approach his [or her]
constituency as individuals. Thus
the voluntary association permits
the offidals to make use of
untapped administrative
resources.

3.

Administration may be
decentralized so that the execution
of a broad policy is adopted to
local conditions by utilizing the
special knowledge of local dtizens;
it is not normally anticipated,
however, that the policy itself will
be placed in jeopardy.

4.

The sharing of responsibility, so
that local dtizens, through the
voluntary association or
committees may become
identified with and committed to
the program-and, ideally, to the
apparatus-of the operating
agency (Selznick, 1949, p224).
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These observations form part of Selznick's thesis that
argues that administrative polities, rather than democratic
aspirations,

influence the

manner

intrusions are made at the
Additionally,

Selznick

argues

in which

grassroots
that

bureaucratic

(Selznick,

these

1949).

organizational

imperatives are more attuned to the idea of "institutional
grassroots"

p]anning

as

opposed

to

"popular grassroots"

p]anning .
A central pitfall of the 1VA's assertion that they utilized
existing local institutions, is therefore the fact that these bodies
may not necessarily be representative of local residents.
Actually, Selznick makes the argument that the practice of
collaborating with these local institutions further entrenches
the

privileged

and

non-representative

status

of

these

organizations. Simply put, the assertions of the grassroots, as
propagated by the 1VA and its advocates, act primarily as
rhetoric, doctrine, and ideology. The phrases-"the people" and
''institutions close to the people"- were therefore mere phrases
that were excused from judidal analysis and constructive
critidsm.
As

Selznick

reiterates,

when

doctrine

surpasses

organizational goals and takes on a separate significance of its
own, in that it serves to define the make-up of an organization
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regardless of the content and direction of actual and capable
aims and objectives, they attain the status of being solely self
describing, defensive catch phrases designed to justify the very
legitimacy of an organization's existence. Therefore, as in the
case of the 1VA, "there · is a strong tendency for the theory
itself to contain

unanalyzed

elements, permitting

covert

adaptation in terms of practical necessities" (Selznick, 1 949,
p60). Sadly enough, as Selznick again reiterates, the adaptation
of ideology to service organizational imperatives and thereby
assure sustainability, also creates "a halo over procedures
which might in any case be normal and necessary [or quite
unrelated to the actual intent or be beyond the ability of the
aim

or objective

to

obtain

the

overstated

imperatives

underlined in the propagated ideology]" (Selznick, 1949, pSS).
Selznick postulates that the essential functions of the 1VA's
grassroots ideology were designed to

. . . [satisfy] such needs as effective
communication and adjustment to the
area of operation. The content of the
doctrine is not, perhaps, of great
significance for the former, but it is
decisive for the latter. (Selznick, 1949,
p55) [therefore, as Selznick succinctly
states,] it will probably bear emphasis
that the significance of 1VA for
democratic planning lies not so much in
its accomplishments, as in its methods
13 1

and its nature as
(Selznick, 1949, p 1 1 ) .

an

organization

Tugwell and Banfield also write off the authority's
assertions of the grassroots by stating that insofar as the
agency did not indude an entire " social organism" , it can hardly
purport to

practice

"grassroots

planning ,"

as

it

did

not

effectuate an instrument through which collective community
interests could assert themselves against the "local interest." In
effect, they are arguing that existent local-and probably
entrenched-interests and the effort to merely reflect them is
not enough to constitute as an exercise in grassroots democratic
planning. To this end, they subscribe to Selznick's argument
that such use of ideology should be seen as it actually is: in the
context of the needs they serve. One can summarize their
tenets as follows:

. we ought to make sure that our
views are congruent with reality; we
ought to see the social structure in
which administration is carried on as it
actually is, not as we wish it were
(Tugwell, 1950, p54) .

The observation has also been made that the 1VA, in
touting its notion of the grassroots, created an expectation
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grounded in absolute utopian rhetoric and this proved very
disillusionary to those citizens that particularly wanted to
participate in matters of interest and concern to them (Neuse,
1983 ). Tugwell and Banfield mirror this sentiment when they
state that the "1VA is more an example of democracy in retreat
than democracy on the march" (Tugwell, 1950, p49) .
Others give the proponents of the 1VA ideology the
benefit of the doubt by asserting that to the extent that the
function of the propagated ideologies ultimately served as a
public relations tool and guaranteed the existence of the
authority, which may have been an implicit intention all along,
one can at least appreciate the 1VA's partial concern for the
plight of the region and its efforts to remain an unfettered
"decentralized regional agency" (Hargrove, 1983, p57). This
effort, Neuse says, also created a situation in which by " . . .
trying to achieve a legitimate rationale for action and to control
its environment, the 1VA planted the seeds of discontent
creating external expectations and grounds for a new interest
aggregation" (Neuse, 1983, p495 ) .
The

contending

perspectives

regarding

the

1VA's

propagated ideology versus its actual practice, and the effects
of it, can hopefully be resolved by looking at the Authority's
Tributary Area Development Program. The next chapter looks
at a program in which the 1VA supposedly practiced this
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participatory planning exercise through a comprehensive and
unified approach within designated watershed planning areas.
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CHAPTER FOUR
A CASE STU DY IN PARTICIPATION:
TVA'S TAD PROGRAM

INTRODUCTION

It has been previously mentioned that this study will
examine the tenets and principles of the 1VA's notion of the
grassroots by utilizing the Tributary Area Development (TAD)
program as a specific case study. The TAD program was
formally organized in 1961 when the agency opened up a
division charged with the responsibility
comprehensive

resource

development

of executing

program

in

a
the

watersheds of the Tennessee Valley. This program was to
integratively harness the resources of the Tennessee River's
watersheds in order that the economic outlook of these areas
would be on par with the rest of the nation and be of benefit to
the welfare of the valley's residents.
The Tennessee Valley economy was lagging behind most
of the nation; expert opinion saw the valley economy as an
antiquated one. Agricultural practices were said to be untimely
for the

twentieth

century

and

the

area's

income

and

employment characteristics were well behind most of the
nation's. Additionally, since the advent of the TVA, some
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portions of the valley had not been able to take advantage of
the region's general growth. The 1VA attributed this to the
presence of local obstacles such as the fact that seventy-five
percent of family heads-of-households were not high school
graduates and were, therefore, unqualified for some of the
area's basic jobs. The 1VA envisioned themselves to be the
ones to provide the impetus needed for the region's pockets of
slow growth. The 1VA postulated that by raising educational
levels, upgrading industrial skills, improving public services,
and giving farmers more opportunity to learn and adopt new
and improved agricultural methods, they could begin an
effective development campaign. Additionally, the authority
was

convinced

that

by

promoting

reforestation,

sound

woodland management, and industrial development, and by
also making greater use of the area's recreational potential,
they could successfully implement a unique program designed
to infuse growth and development into watershed communities
(1VA Press Release, 1 8 May 1962 ) .
Similar to the initiative for the main Tennessee River, the
watershed program proposed to utilize water as the primary
resource to infuse growth and development into the river's
tributaries. Water would again be the main resource as it
served to define the confines of the problem at least geo
morphologically. The program, however, would be concerned
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with a totality of resources that were particular to the area.
Prior watershed activity in the watersheds, it has been said,
concerned itself primarily with the collection of hydrological
data. No prior intensive and formal effort, therefore, existed
beyond the improvement of flood control, reforestation, erosion
control, navigation, and hydro-electric

energy

generation

among others (Gam, 1974).

ANTECEDENT FEDERAL WATERSHED INITIATNES
·

A primary series of impetuses that sparked the advent of

the 1VA's watershed program came from federal government
statutes. The nation's first cognizant interest in watershed
development occurred with the Administrative Act of 1 897.
This act catered to the designation of forest reserves in order
that woodland s could be protected for the enhancement of
stream flow. The next noticeable step was the Weeks Act of
1 9 1 1 . The Weeks Act also catered to forest reserves in that it
gave the federal government the right to purchase and
preserve forest cover so as to curb flooding and soil erosion in
navigable streams. This act was followed by a congressional
initiative in 1936 that addressed soil and water conservation.
This initiative was intended to address conservation concerns
in pastoral and rural regions of the country. This 193 6
initiative also served as the birth place of the Soil Conservation
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Service (SCS). The 1944 Flood Control Act was yet another
initiative that concerned itself with the problems of soil
conservation. This act, however, addressed itself to eleven
particular river systems in the country. The act, unlike the
others, also addressed the issues of hydro-electric production
and recreational activities within watersheds.
It was around this time of burgeoning federal initiatives
that the Executive Branch was also calling for a national
priority program for

the

nation's

watersheds.

President

Eisenhower, in July of 195 3 , called upon Congress to bolster the
emendatory measures taken towards the improvement of the
nation's

watersheds.

importance of local

President
initiative

authorities would assist local

Eisenhower
and pledged

stressed
that

the

federal

communities finandally in

planning curative measures designed to arrest local watershed
problems.
This call to action was followed by the passing of Public
Law 566--The Watershed Protection and Flood Prevention Act.
Public Law 566 reaffirmed that land and water should be
mutually inclusive

items

in

any

resource

enhancement

program and reiterated the call for local initiative by putting
the onus on dtizens and local land-owners to provide the
initiative. The law promoted the idea that communities should
form themselves into soil conservation districts and watershed
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associations and work towards the improvement of problems
within

their

areas.

Public

Law

566

assigned

federal

administration of this act to the Soil Conservation Service and
called

upon

the

Agriculture

Department

to

fund

local

watershed projects; it also required the cooperation of the
Army Corps

of Engineers

and the TVA. Additionally,

the

program called for a tripartite partnership between federal,
state, and local branches of government. The basics of this
partnership called for ( 1) local initiative and responsibility, ( 2 )
state examination, approval, and financial participation, and ( 3 )
federal technical assistance, cost sharing, and credit subsidies.
The provisions of Public Law 5 66 also catered to problems
associated with ( 1) flood prevention, ( 2) agricultural water

management, (3) municipal and industrial water supply, (4)
recreation, and (5) fish and wildlife preservation. Lastly, Public
Law

5 66

stipulated

that

watershed

projects

should

be

compatible with the larger river systems to which they were
connected (Gam, 197 4).

THE TRIBUTARY AREA DEVELOPMENT PROGRAM

The attention being paid to the nation's watersheds
sparked the TVA to re-assess

its

position

towards multi

resource tributary development. The TVA as a result formally
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established the Office of Tributary Area Development (OTAD) in
1961. Leading up to this, the 1VA had performed preliminary
and precursory operations in the watersheds of the Tennessee
Valley (Please note the Chronology of the Evolution of the
Tributary Area Development Program in the Appendix) .
National attention caused the Authority to rethink its mandate
and

begin

tackling

a

comprehensive

resource

program.

Although, the 1VA's interest in the valley's watersheds had
generally been patterned after the nation's, the authority's
involvement in the Tennessee River's tributaries could be
traced back to the 1930s. Prior watershed activity had,
however, never resembled the nature and extent that the 1VA
was now contemplating or what the nation was seeking to
accomplish. Clearly the federal government, it can be said, had
provided the initiative and incentives necessary for wide-scale
watershed planning activity.
However, skeptics of the TAD program questioned the
utility of its focus and suggested that the initiation of the
program served as a very timely excuse for the 1VA to
reinvent itself. Skeptics questioned the TAD program's rural
and resource base focus and suggested an urban and economic
focus instead. Accusations levied against the Authority in
regard to the need to reinvent itself included the charge that
the 1VA needed to find a purpose for improving the river
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basin area in order to ensure further federal appropriations.
The skeptics also charged that . the fact that federal agencies
were mandating multi-county regions served as another reason
why the 1VA decided upon a watershed program. As we shall
later see, this attempt by the 1VA to create a multi-county
resource watershed program created acrimonious relationships
with local institutions in the valley (Gray, 1995 ) .
The impatient requests from valley residents also served
as an impetus for 1VA to take up tributary watershed
development. Local groups petitioned the

authority

and

sometimes their Washington-based elected officials to coerce
the 1VA into implementing development initiatives in their
communities

(Gam,

197 4).

Particularly

in

the

larger

watersheds, residents were of the conviction that the 1VA, and
its program of tributary watershed development would be the
key to their economic woes (Kilbourne, 1966). Residents in
watersheds such as the Elk River sought help even before the
'IVA fully determined its role in the valley's tributary program.

The Elk River community, like many others,

sought an

accelerated program and even went as far as initiating a
publicity

campaign-for

instance,

placing

a

full-page

advertisement in the Nashville Tennessean-on its behalf to get
work started in its watershed.
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The 1VA, like many others adopting tributary programs,
supported the argument that espoused the delineation of a
natural resource boundary for watershed development. As
early as the 1950s, the Mid-century Conference on Resources
for the Future was of the conviction that a watershed provided
an

appropriate

context

for

comprehensive

area-wide

development. The assertion was that people within geo
morphological units possessed more in common with each other
than residents within a political unit. Gam, in providing
support for this line of reasoning, enumerates a couple of
arguments for the adoption of a natural area as a unit for
development (Gam, 1974 ). They are:
(1)

A natural area permits a unified
approach to all related resources
in an area. The recognition of
inter-relationships among natural
resources is considered an
important advancement in the
development of conservation
programs.

(2)

The concept of comprehensive
planning and development is
considered an outgrowth of
multipurpose planning as it
relates to the solution of water
problems (Gam, 1974, p5 2).
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The TVA reasoned that the Tennessee River's several
watersheds provided a unique and opportune context in which
to cany out their multi-resource development program. These
districts, the TVA further postulated, possessed " spedal needs"
and

served

as

useful

laboratories

"for

testing

and

demonstrating integrated development on a manageable scale"
(TVA Q\larterly Report on Tributary Watersheds, October
December 195 7 ) . In formally embarking on its watershed
program, the authority enunciated that
here water is the key resource closely
tied in locally to forest and farm
management, works of improvement in
the stream channels, recreation, new
manufacturing and . other types of
employment off the land, community
organization, public health, education,
and all other elements that together can
bring about a stronger area and a better
life (TVA Qparterly Report on Tributary
Watershed Activities, October-December

195 7) .

By focusing on a program of this nature, the 1VA, in
effect, conceded that the provision of abundant power,
navigable waters, and agricultural projects were not the only
factors necessary for improving the region's economic growth.
As we shall later realize on in the text, the TVA could, however,
not even convince the valley's residents of this realization;
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many residents chastised the authority to build dams in their
watersheds in the belief that such grand hydro-electric projects
would arrest the economic hardships that their communities
were facing.
The 1VA having focused the bulk of their attention on
water and agricultural improvements in the valley, prior to the
TAD program, was now also going to embark on improving
factors such as the region's labor capacity, educational levels,
and

other

socio-economic

concerns

(Wells,

1964).

The

hydrological unit of a watershed was going to serve as the
context

for

this

comprehensive

resource

development

experiment.
Even though the 1VA was seemingly going to embark on
a

new multi-resource

development

program,

it

always

contended that its interests in the Tennessee's tributaries dated
back to the 1930s. In 1936, the 1VA's Board of Directors
submitted a report to Congress outHning the importance of the
tributaries. In it they indicated interest in developing these
areas after tackling the navigation and power generating
potentials of the main Tennessee River. The report additionally
commented on the essence of adopting a multi-resource and
comprehensive development program at a later date on the
river's tributary watersheds (Brown, 196 1 ) . This espoused
program, the 1936 report further stated, would be conducted
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in concert with the larger river system and be implemented for
the "greatest local benefit" (Gam, 1974, p64). Again in 1944,
the 1VA expressed some interest in working in the tributaries
of the Tennessee River. A document put out in that year,
concerning the initiation of demonstration activities in the
Chestuee watershed, reported that some type of cooperative
effort in water-related problems was warranted. Apparently
no fully developed and concerted effort came to fruition after
this 1 944 document (Gam, 1974).
Critics have contended that by adopting a program of
comprehensive resource development in

the Tennessee's

watersheds, the 'IVA was also attempting to shirk off the image
that they were solely a hydro-electric producing agency that
was out of step with the nation's sentiment regarding
watershed development. Initiating the TAD program would,
therefore, focus attention on aspects of the 'IVA Act that the
authority had supposedly neglected. The 'IVA was going to
implement that part of the act that called for the authority "to
manage

and develop the resources of a region in ways that will

most improve the total quality of living for the most people"

(Gam, 1974, p 1 8 1 ) . A 1VA quarterly report articulated that the
TAD program was going to put the region's resources to better
use by further harnessing the energy utilization potentials of
its series of hydro-electric dams as well as by making more
.,
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productive use of the region's land resources (1VA Q}larterly
Report on Tributary Watershed Activities, October-December
1957) . In furthering its claim of prior interest in the valley's
watersheds, the 'IVA stated that the TAD program was an
intensification

of

an

already

existing

region-wide,

comprehensive, and unified resource development program
(1VA Administrative Code XII, 9 August 1962 ).
The

TAD

program

through

experimentation

and

demonstration, and in cooperation with state agencies, local
government, and area civic groups was going to intensify its
efforts so as
( 1)

to ensure development of unified
area plans for economic progress
based on sound data, evaluation,
and projection, and

(2)

to bring to bear intensified efforts
from 1VA's full range of technical,
professional, and administrative
competencies in such scope,
timing, sequence, and vigor as will
contribute most effectively to
maximum advancement of area
plans (1VA Administrative Code
XII, 1962 ) .

The 1VA labeled its TAD philosophy as community
development. As mentioned earlier, the TAD philosophy also
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included the ever elusive ideology of the grassroots. The
authority stated that its philosophy of community development
incorporated the notions of creativity, commitment to positive
change, and reasonable risk taking

(1VA

Memorandum,

January 1979) . Additionally, the 1VA's ambition for this multi
resource program not only included a cooperative effort with
governmental and non-governmental organizat:ipns but also a
coordinative partnership with its own internal units (Arnold,

1979) .
In 193 3 , the 1VA spelled out an elaborate statement of
intention regarding tributary development. The statement
specifically spelled out the following five objectives:

( 1)

The Authority will seek to
stimulate and promote studies and
surveys which have already been
undertaken by the various
agencies in the valley.

(2)

The Authority will stimulate and
promote agencies of the valley in
the making of such surveys and
studies as will permit the
authority to carry out its
obligations under Section 22 [of
the 1VA Act]

(3)

The Authority will not set up an
organization to make studies and
surveys which will oust or
disregard existing agencies
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already in the field, willing and
equipped to make such surveys
and studies.
(4)

The Authority will set up a
sufficient staff to permit the
coordination and stimulation of
existing agencies engaged in such
swveys and studies.

(5 )

Where no existing valley agency is
available or can be set up, and
only then, the Authority will set
up an organization to develop
studies, surveys, and plans (TVA
Memorandum, 3 October 1933).

The emphasis on utilizing existing organizations and the
encouraging of prior efforts was based on the assumption that
these agencies in being representative of the valley's general
populace would make the valley's residents feel that they were
part of the TAD's planning and implementation process. The
adoption of this policy of cooperation with existing initiatives in
the valley was also a sentiment shared by Congress as
previously evidenced in federal documents like Public Law
566.
These stipulations, enwnerated above, seemingly served
as the basis of the TVA grassroots ideology as it regarded the
TAD Program. The TVA explicitly laid down the requirement
that it should actively cultivate the cooperation of valley
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residents and their institutions. In elevating the importance of
this sentiment, the 1VA stated that without the

active

participation of the region's populace and institutions, the TAD
effort would be futile, antagonistic, and disrespectful. The
success of the program, the 1VA conceded, required the active
involvement

of

indigenous

valley-wide

concerns

(1VA

Memorandum, 3 October 1933).
To the above stated end, the 1VA, by 1 964, had adopted
the following goals and activities.
( 1)

Clarify the development role of
tributary area organizations
including definition of
responsibilities in relation to state
and local governments;

(2 )

Obtain definition of 1VA policy
with regard to justifications for
multi-purpose reservoir projects
of local benefit; and cost sharing
guidelines;

(3 )

Establish citizen councils in
business and industry, water
resource, governmental service
and finance, minerals, human
resources, agriculture, and
recreation similar to the Forestry
Council for resources planning;

( 4)

Prepare regional plans for the
integration of a water control
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system into area economic
development;

(5 )

Devise a plan for citizen
participation and more effective
communication between
[associations] and the general
public;

( 6)

Develop possibilities for increased
involvement of local governments
and institutions;

(7)

Develop plans for local
participation in future
construction programs [and]
obtain necessary legislation to
implement local participation
(TVA Memorandum, 12 February

1964).

To an extent, one can argue that no other individualized
1VA program had explicitly enumerated such detail in the
attempt to cater to the needs of a Tennessee Valley citizen.
More importantly, this was probably the one TVA initiative
that could potentially utilize the input of citizens most
effectively. The TAD program, after all, was relatively more
localized in nature when compared to other TVA projects and
therefore it was more of a "home issue" for valley residents
than a grand dam on the Tennessee River. Additionally, most
the initiatives to be undertaken in the TAD program involved
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items and concerns that the valley residents and their
supposed benefactors (i.e. coal companies) were previously
engaged in

managing

or mismanaging (i.e. land resources).

Altogether, this was a program that would touch .on those
issues and resources that were more pertinent to their daily
life experiences and outcomes.
It was said that, whereas prior 1VA practice had largely
concentrated on electric power generation, navigation, fertilizer
research and propagation, and flood control, the TAD program,
for the first time, was questioning whether these concerns
should form the bulk of the 1VA's work. This contemplation
was shared by others and centered around the concern that in
using a hydrologic unit for implementing an integrated
resource program, the 1VA might once again narrowly cater to
the resource (water) to which it was familiar. Interestingly
enough, it was the residents of the Valley

that were

preoccupied with hydrological projects (Wells, 1964).
Even if one concedes that the TAD's organizational

program and pJanning process was seemingly sufficient to
address the total resource development picture of the valley, it
could not solely create a suffident environment in which

to

successfully implement its watershed program. Overtime, it
shall be realized that the TAD's organizational program, both
internally and externally (i.e. the tributary assodations, the
15 1

states, and other federal agencies) , produced an acrimonious
and

contentious

environment

between,

and

among,

all

participating parties so that in the end the objective of
fostering a cooperative partnership for tributary development
never quite came to fruition. For now we shall study the TAD's
planning process.
THE TAD PlANNING PROCESS
The 1VA delineated a seven step planning process for the
purpose

of

implementing

its

comprehensive

resource

development program. The steps can be listed as follows:
( 1)
(2)
(3)

(4)
(5 )

( 6)
(7)

Inventory of basic resource data;
Analysis of data;
Statement of needs and
opportunities;
Agreement of specific objectives;
Establishment of alternate choices
and formulation of a general
program;
Development of specific plans and
programs; and
Implementation
(Wells, 1964, p46) .

A schematic representation of this process is illustrated in
Figure 4.1. Wells describes this planning process as being
flexible and consisting of a "clinical diagnostic" stage (steps 2 to
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5), a prescription stage ( steps 6 and 7), and a treatment stage
(step 8 ) .
The resource inventory process was intended to compile
an exhaustive and comprehensive data base of each of the
watershed's

socio-economic

characteristics

and

physical

attributes. Specifically, detailed information was sought after in
the following areas: water, recreation, business and industry,
minerals,

forestry

resources,

agriculture,

transportation,

communication, land, and private and public institutional
services. Although, the 1VA experimented with many methods
for conducting the resource inventories, the one that proved to
be the most viable-considering costs and the instructional
value it could afford valley citizens-was the utilization of
resource work groups composed of area residents. Other
methods that had been experimented with entailed the work
being done by a professional team either from a private
consulting firm or by a combination of governmental units such
as a partnership between the 1VA, state agencies, and land
grant academic institutions.
In utilizing citizen resource work groups, the

1VA

organized teams to investigate and collect primary data on the
previously

mentioned

resource

areas.

This

exercise

in

participatory research was to be supplemented by technical
assistance support from the 1VA, the states, and area land-
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grant academic institutions. These three entities essentially
provided assistance in the collection and interpretation of data
and also augmented the process with secondary data.
The function of the resource inventory process was also
intended to provide a situational assessment and a base from
which a solid statement of objectives and viable plan of action
could be formulated. Essentially, this process served a crucial
first step for the entire planning process (Wells, 1964) . Based
on these inventories, the 1VA, in supplying in-the-field contact
with their TAD representatives, worked in partnership with the
local residents to draft up preliminary development program
reports that had the greatest "potential for results." As we shall
later come to find out, the tributary associations and the 1VA
disagreed on what projects would create the greatest benefit
(1VA-TAD Newsletter, Vol. ll, Spedal Edition 2, July 1976 ) .
The subsequent step of data analysis was primarily
executed to highlight the problems and potentials that the
watershed possessed as a development unit. This analysis step
basically served as a precursor for the next phase, determining
the area's needs and opportunities. An agreement of objectives
was ideally supposed to be the next step after which a
development program was to be enumerated. The drafting of
policy guidelines through a cooperative conference process
between the 1VA's internal departments characterized this
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planning phase. Out of this development program process came
a number of recommendations that the 1VA presented to the
local association's steering committee. Following this, by way of
assuming that there was agreement on a comprehensive
development program, the 1VA went on to write up a specific
plan of action for each watershed's development program. The
discerning aim of drawing up an action plan was to "map the
route that the tributary organization must follow to get from
where it [was) to where it [wanted) to go" (Wells, 1964, p45) .
like Wells, the 1VA categorized their planning process
into two components-coordination and planning . The former,
coordination, dealt with the elimination of obstacles and the
"identification of interrelationships." Planning, the 1VA said,
could be thought as being comprised of three categories: ( 1)
program

planning ,

(2)

budgetary

planning ,

and

(3)

developmental planning. Program planning concerned itself
with the "how'' and "when." Budgetary planning dealt with
time,

allocation,

and

monetary

expenditures.

Basically,

budgetary planning concerned itself with the "how much."
Developmental planning paid particular attention to specific
projects and concerned itself with the "what", "why", and "who"
(Brown, 1 961).
Some have argued that although the planning process
appeared to be flawless, when combined with the 1VA's
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[external and internal] organizational program, a lot got in the
way of the program's potential as a planning process. Firstly,
the Authority thought that the contributions that most of the
States were making available to the tributary program was
inadequate. The States, on the other hand, thought that the
1VA was usurping its planning and development mission. In
support of the states' contention, the tributary associations
were in fact looking to the 1VA as the sole remedy for their
problems. Secondly, the sometimes parochial and importuning
outlook and behavior of watershed residents served as an
annoying distraction for the 1VA. More importantly, perhaps,
was also the 1VA's own internal organizational struggle to
define the content, focus, and significance of the TAD program
in light of the animosity it perceived from internal 1VA
departments and adversaries such as State governments
(Wells, 1964). With this being the result, the 1VA's TAD
program spent a lot of energy executing administrative and
management reviews rather than concentrating on the more

pressing aspects of the program.
However, before delving into the organizational problems
the tributary watershed program encountered, we shall look at
the TAD's organizational structure. Thereafter, this study will
examine the evolution and organizational structure of the
valley organizations as well as the philosophy of the grassroots
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as it pertained to the partnership and relationship between
1VA/TAD and the associations etc. The study will basically be
examining

the

1VA's

attempt

at

institutionalizing

the

grassroots. Subsequent to that, this study will briefly examine
the OTAD's relationship with a couple of its other partners (i.e.
the State agendes) . To round up the chapter, a discussion of the
organizational dilemma that the OTAD found itself in, both
internally and externally, will be done. Some of the OTAD's
underlying problems will, however, be undoubtedly revealed
throughout the course of this chapter.

THE OTAP'S ORGANIZATIONAL STRUCTURE:

In 1 950, when the 1VA continued to pursue the
development of watersheds in the Tennessee Valley, it
concluded

that

it

needed

to

bolster

the

program's

organizational structure. Towards that end, the 1VA Board set
up an advisory committee( s) charged with the responsibility of
defining policy for the 1VA's watershed initiative. The advisory
committee

was

ultimately

to

draw

up

a

series

of

recommendations regarding the course and nature of future
1VA watershed activities (Gam, 197 4) .
A

typical

committee

was

made

up

of

a

field

representative and 1VA division heads, whose offices had
programmatic or administrative relevance to the watershed
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program. The function of the advisory committee was to
evaluate a program or project's effectiveness. Additionally, the
advisory

committee

was

responsible

for

soliciting

the

involvement of other state and federal agencies.
In drawing up the 'IVA's Administrative Code XII in

1952,

the following were

spelled

out

as

regards

the

organizational content and nature of the growing watershed
program. OTAD field representatives were responsible for
"organizing and coordinating the watershed program" in their
own watersheds. This involved soliciting the participation of
watershed residents and advising accessory 'IVA divisions.
Additionally, they were to report on the progress of their
efforts in the field, assist in program implementation, and
serve as ex-officio to the watershed advisory committee.
Participating 'IVA divisions were designated as the primary
implementers of the watershed program. Furthermore, the
divisions were to assist with the formulation of evaluating
procedures and the selection of watershed reconnaissance sites.
Finally, they were also responsible for drafting action plans and
budget proposals for chosen projects as well as providing
technical assistance to all parties concerned.
The General Manager, the person to whom the advisory
committee reported, authorized all reconnaissance activity in
the watersheds and represented recommendations to the 'IVA
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Board regarding further study.

Essentially,

the

General

Manager served as the intermediary between the Board and
the advisory committee. The Board, by virtue of its position
and function, was the final authorizer for full program
initiation in the watersheds (1VA Administrative Code XII,
195 2 ) . One can undoubtedly say that initiation often times
came about due to the coercive tactics of valley residents to
service their parochial needs.
The work of the advisory committee culminated in the
selection of particular watersheds; selection criteria was based
on the following:
Watersheds are selected for attention on
the basis of such factors as effect on the
Tennessee River and its
major
tributaries; flood damage; soil erosion;
economic
justification;
representativeness of major physical,
economic and sod.al characteristics; and
community potentialities and readiness.
Selections are made with the view
toward a pattern of development which
will be applicable to a variety of
conditions within the valley (1VA
Administrative Code XII, 1952).

Upon selection of the watersheds, the 1VA, in cooperation
with participating agencies and valley associations, embarked
on a integrated development and demonstration program that
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sought to showcase, among others, how the optimum use of
resources could be achieved. Development programs and
projects, as we have seen, ranged from soil erosion control to
business and industry development; all development activities
were considered to be part of a larger unified resource
enhancement program (1VA Administrative Code XII, 195 2).
In addition to the eventual selection of watersheds, the
advisory committee

came up with

a

series

of adjunct

recommendations as regards the organization of the tributary
watershed program. Primary among them was the stipulation
that the welfare of valley residents served as a principle goal
of the program. Another was the realization that water was to
serve as an important element in the program but it was also
to be nothing more than a "point of departure" for further
development activity. Yet another recommendation enunciated
that all development activity should be locally appropriate and
possess an educational utility for the watershed's residents
(Advisory Committee Report, 1952-5 3 ) .
By April of 1961, after delineating some parameters of
the tributary watershed program, the 1VA was ready to
transform its TAD program from a subsidiary arm into a full
fledged office within the agency. Internal administrative policy
stipulated that all participating divisions within the agency
were to cooperate fully with the newly created Office of
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Tributary

Area

organizational

(Gam,

Development

philosophy

charged

1974) .

the

The

OTAD

1VA's

with

the

responsibility of seeking cooperative partnerships with other
agendes; with coordinating watershed activities among 1VA
divisions; with implementing 1VA Board policy decisions
regarding
immediate

the
and

watershed
long

program;

range

plans

and
for

with
the

outlining

watersheds'

development (Wells, 1964) .
The deCision to make the OTAD a coordinating division
rather than an operating one was based on a couple of factors.
Firstly, a decision to make the OTAD an operating division
would substantially increase 1VA's overall personnel thereby
increasing

administrative

costs

and

possible

duplication.

Secondly, the OTAD as an operating division could foster
competitiveness among cooperative divisions. In its role as a
coordinating division, the OTAD was charged with reviewing
the plans and budgets of the other 1VA divisions where they
pertained to the tributary watershed program. As the 1VA
further stipulated "all offices and divisions, after initiating
plans and budgets for their tributary activities, shall obtain
advance review and concurrence in such plans and budgets by
the OTAD" (Gam, 1974, p85). The authority went on to state
that the watershed program was "not a substitute for other

1VA programs, but rather a way of intensifying and tailoring
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them to fit special situations in these areas" (Tributary Area
Development in the Tennessee Valley, 1963 ) . Essentially, the
TVA enunciated that the OTAD, now being a full fledged TVA
divisional office, was going to add a "community development
dimension" to the TVA's regional planning effort (Arnold,
1979).
The OTAD's in-the-field representative, being the link to
the

grassroots,

functioned as the primary intermediary

between outside agents and the community residents. The
representative's principle

task was to

"obtain sufficient

cooperation from co-participants." The TVA enumerated the
representative's tasks as follows:
( 1)

Acts as the Director's
representative in defined
geographic areas and works with
TVA program divisions, state and
local agencies, and watershed
organizations to assist in
developing and maintaining
effective working relationships;

( 2)

Serves as advisor and liaison
among TVA program divisions,
state and local agencies, and
watershed organizations to help
develop and maintain effective
communications, muuuu
understanding and effective
working relationships [among
OTAD's partners];
·
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(3 )

Provides advice and assistance . . .
in the preparation and/or
coordination of cooperative annual
work plans;

( 4)

Provides information and
suggestions helpful to the Director
in planning , coordinating, and
evaluating resource development
activities in specific watersheds;

(5)

Informs the Director of events and
developments which are
significant to Tributary Area
Development including progress
and status of Public Law 5 66 . . .
(TVA Memorandum, 17
September 1 962) .

The 'IVA described a synergistic relationship between the
field representative and the 'IVA technician. The relationship
was also characterized as one that combines the community
development and delivery skills of the TAD representative
with the technical skills from the Authority's divisions to
produce superior results. In further advancing the utility of the
field representative, it was touted that this individual could
help make the technician's work more accessible to the lay
community resident.

Furthermore, it could increase

the

likelihood of sustainability upon the departure of the 'IVA
technician. As the 'IVA concluded, "from thirty to fifty percent
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of the work required to deliver a given technical assistance
action is not 'technical' in nature." This non-technical work falls
generally under the category of community relations or
community development (Arnold, 1979). This, in essence,
served as the main utility of the OTAD field representative.
This position, the 1VA conclusively reasoned, would help
·

provide continuity, active local involvement, and an element of
local and appropriate knowledge to the Tributary Area
Development Program's grassroots tilt.

TilE

WATERSHED CfTIZEN ORGANIZATIONS:
The citizen organizations in the valley's watersheds, that

participated in the tributary program with the OTAD, were
another primary element in the program's organizational
structure.

Characteristically,

three

citizen

watershed

organizational forms existed throughout the tenure of the TAD
program. Namely, they were ( 1) public welfare corporations;
(2) state watershed authorities; and ( 3 ) watershed study
committees. In the 1VA advandng the belief that it should
work in dose cooperation with an organized citizenry, the
authority urged the creation of these groups.
Public welfare corporations, commonly referred to as
watershed associations, were the most prevalent organizational
type. Usually chartered under a state's public welfare clause,
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these associations were mainly organized into resource work
groups that included the categories of ( 1) agriculture, ( 2)
forestry, ( 3 ) water, (4) business and industry, ( 5 ) recreation,
( 6) soils and minerals, ( 7) human resources, ( 8) transportation
and communication, and (9) public services and finance. The
watershed associations or public welfare corporations were
chartered as non-profit entities and open to all interested
parties

and

individuals.

There

existed

four

levels

of

membership [and their corresponding dues]: ( 1) Sponsoring
members [$25]; (2) local fraternal, civic, and trade organization
members [$10]; (3) business members [$5]; and (4) individual
members [$1]. Sponsoring members were largely made up of
governmental and quasi-public bodies such as rural electric
cooperatives, farm bureaus, and local chambers of commerce
(Wells, 1964).
Typically,

the

watershed

associations

were

also

comprised of a board of directors, an executive committee, and
a limited staff. The board of directors served as the highest
policy-making body of the association (1VA Report, 15 August
196 1 ) .

An exemplary representation

of

a

watershed's

organizational structure and purpose can be discerned by
studying Figure 4.2. One can also look at the Bear Creek
Watershed Association's (BCWA) article of incorporation to get
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a sense of an association's structure and purpose. It accorded
the association to do the following:
to do all and everything necessary,
suitable,
and
proper
for
the
accomplishment of any of the purposes
or the attainment of any and all objects
and the furtherance of any powers
herein before set forth . . . provided the
same shall not be inconsistent with the
laws under which this incorporation as
organized. The responsibilities and
powers of the association are vested in a
board of directors elected by the
membership; . . . the administrative
aspects of the assodation's work are
performed by the officers of the
organization-president, vice president,
secretary, and treasurer. These officers
are elected by the board of directors in
some
associations
and
by
the
membership [in others]. Collectively
they form the executive committee. . . .
the tributary organizations includes a
number of resource work groups. A
steering committee consisting of the
assodation's president and the chairmen
of the work groups, coordinate the work
of the resource work groups. The
functions of the resource work groups
are to assist in the comprehensive
inventory of the area's resources and to
partidpate in the formulation of a plan
for the development of these resources
(Wells, 1964, p40) .
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The second type of organizational unit was the state
watershed authority. This particular form of organization came
about as a result of the 1VA realizing that it could not
adequately address the development needs of the watersheds
without a stronger, more legally empowered citizen and quasi
public agency. In essence, in the authority seeking to realize
more implementary power for the associations, it acted to
increase the contractual largess of the watershed organization
by creating mini-1VAs. Authorities were accorded powers
similar to those given a special district. In being similar to a
state agency, appointments to the board of directors were
made by the Governor of the State in question. This effort, as
we shall later come to see, went against the sentiment of state
planning agencies. State planning agencies claimed that, by
creating watershed public agencies, the 1VA and these groups
were usurping the authority and function of their mandates
(1VA Newsletter, Vol. IT, Special Edition 2, July 1976).
Characteristically, watershed authorities were accorded
the power of eminent domain. Additionally, they were given
contractual powers and assumed the right to sue and be sued.
Furthermore, they were licensed to issue bonds and could enter
into financial agreements with parties such as the 1VA and
State agencies (Wells, 1964). To cite an example of a watershed
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authority we can look at the Yellow Creek Watershed Authority
in Mississippi.
The State of Mississippi created the Yellow Creek
Watershed Authority (YCWA) during the 1958 legislative
session. The powers bestowed upon the authority are listed
below:
The Yellow Creek Watershed Authority
is hereby specifically authorized and
empowered to contract with and to be
contracted with by the Tennessee
Valley Authority and any other agency
or agendes of the Federal Government
which may be of assistance in carrying
out the purposes set forth herein; and to
do any and all other things necessary or
desirable in effectuating a plan for the
comprehensive development of the
resources of the said watershed (Wells,
1964, p36) .

Similar to many other watershed authorities, the YCWA
was

given substantially more implementary power and

authority to conduct its development plans in partnership and
cooperation with the 1VA and other governmental bodies.
Additionally, most of the authorities were chartered as state
agendes thereby making them part of the state government's
administrative apparatus.
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This particular organizational form, it was believed,
afforded the authorities the opportunity to better execute their
development agendas by giving them substantially more
implementary, legal, and finandal authority (Wells, 1 964 ). The
powers included the right to "acquire land by purchase, lease,
or condemnation." Additionally, authorities possessed the
power of eminent domain and the right to "levy and collect ad
valorem taxes" for the purpose of advancing their development
agendas (Gam, 1974, p129).
Watershed study commissions were the third type of
watershed organizational form. Watershed study commissions
were largely temporary research and study projects whose
ultimate aim was to draft a list of recommendations. A example
of this was the commission set up in the Upper French Broad
watershed of North Carolina. An exemplary model project
executed by the Upper French Broad Watershed Study
Commission involved a joint project managed by the 1VA and
North Carolina State College. This was a project commissioned
by the North Carolina Department of Water Resources and the
West North Carolina Regional Planning Commission to conduct a
research project on the French Broad River (Wells, 1964).
In the 1VA advocating the creation of various types of

watershed

organizational

groups,

some

issues

proved

contentious at times. Regarding watershed authorities, critics
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charged that landowners would be left out of the development
process without any channel through which their grievances
could be addressed. Similarly, concern was expressed over the
representativeness of watershed groups. It was contended that
most leadership positions were occupied by affluent local elites.
Additionally, questions abounded about the authentidty of the
watershed associations' influence and authority over the
decision-making process. Some critics
associations were merely pawns
legitimating

function

for

charged

serving

entrenched

or

to

that

the

provide

larger

a

non

representative issues (Gam, 1974) . Lastly, some expressed
doubt about the legal foundation of the watershed associations
and the lack of administrative supervision over the watershed
authorities (Wells, 1964) . Before delving into the specifics of
these criticisms and concerns, it will be important to study the
general evolution of these associations as orchestrated by the
1VA

One can study the evolution of these associations, and the

characteristics of the watersheds in which they were resident,
by looking at the Chronology of the Evolution of the Tributary
Area

Development

Program

and

Table

One

(Physical

Characteristics of the Watersheds) in the Appendix.
.

As early as the latter years of the 1930s, the 'IVA had

already begun to undertake preliminary studies of the
Tennessee River's watersheds. One result of these studies was
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the identification of thirty small watersheds for future and
more extensive study ( Brown, 196 1). Concomitant with this
�ort was the interest in starting up watershed dtizen groups.
By 1 93 3 , such an interest was expressed by 1VA Chairman, A.
E. Morgan. However, as already mentioned, the dtizens of the
watershed communities were part of the reason why the 1VA
initiated the idea of working with community groups; national
attention

to

watershed

development

issues

and

the

requirements for dtizen involvement also helped spark an
interest (Gam, 1974).
The 1VA began selecting watershed communities in
which to conduct tributary area studies and development work.

Selection criteria for inclusion into this effort consisted of
having to be connected to the Tennessee River drainage basin
network and possessing indicative water problems in need of
justifiable

curative

action. Additionally, these initially selected

watersheds had to exhibit initiative, possess representative
leadership, and be of size three hundred square miles or less.
Furthermore,

communities had to have effective public

participation potential both from the private and public sectors
(Wells, 1964).
This

initial interest in watershed development had, by

the end of the 1950s, produced significant 1VA interest in a
number of tributaries. This led the authority to draft up the
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following specific guidelines and begin soliciting cooperative
initiatives with watershed communities.

(1)

A development area should
normally be confined to the basin
drained by a single tributary of
the Tennessee River.

The

( 2)

The area should have broadly
based development opportunities,
comprehensive, integrated
planning should generally take
precedence over single-purpose
programs.

(3 )

Each area should have certain
credentials, such as a charter by
the state.

( 4)

It is important that the state
assume a large measure of
responsibility.

(5)

Since 1VA' s resources are limited,
the question of priorities in
extending cooperation will be
important. This could be
determined on the basis of the
chronological order in which
requests are received (Wells,
1964, p96 ) .

1VA

characteristically

began

its

work

in

the

watersheds by conducting an inventory so as to discern the
problems and opportunities that the area possessed. This was
174

partly accomplished by utilizing citizen resource work groups
with the assistance of TVA technicians (the TAD planning
process is

shown in Figure

4. 1 ) . Lastly, in cultivating

partnerships with watershed communities, the TVA also sought
to

outline

the

communities'

expected

role(s)

in

this

comprehensive resource development effort (Tributary Area
Development in the Tennessee Valley, 1963 ).
In executing the watershed development programs, the

TVA

categorized

the

tributaries

into

Experimental,

Demonstration, and Major watersheds (TVA Qparterly Report,
January-March 1958). Experimental watersheds were largely
fact-finding exercises designed to investigate the extent of
water

problems

Demonstration

on

the

land

watersheds

were

resources
largely

of

the

area.

instituted

demonstrate the value of integrated resource development
state

governments

and

community

residents.

In

to
to

these

watersheds, the TVA fully implemented resource development
demonstration projects with the aim of transferring lessons
learned, and methods developed, to other watersheds across
the valley. An exemplary demonstration project was the Beech
River watershed. By 1954, three years after that demonstration
project had begun, the TVA was able to convince Governor
Clement of the State of Tennessee to adopt the program. This
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became the first watershed to be developed under State
leadership in the region (Wells, 1964) .
Lastly, one of the designed off-shots of the TAD program
was for the watersheds to progress from an Experimental or
Demonstration watershed to

a

Major

watershed.

Major

watersheds possessed fully developed dtizen assodations and
had "up-and-nmning" resource development programs with
the full partidpation of organized community residents.
Typically, the goal of a watershed assodation was to "include
planning , promoting, and sustaining

a program

of full

development of the land and water resources" (Wells, 1964,
p6). Most of the watersheds had their own particular agendas
as well. For example the Clinch-Powell watershed adopted the
goal of building a stronger industrial and recreational economic
base (Wells, 1964). To get a sense of the projects that were
undertaken in the various watersheds one can study the
Activities

in

the

Watersheds

of

the

Tributary

Area

Development Program as listed in the Appendix.
"FOR THE PEOPLE AN D BY THE PEOPLE"

It was with the major tributary organizations that the
OTAD sought to carve out a partidpatory resource development
program towards advancing the sodoeconomic outlook of these

176

watersheds. Several TVA spokespersons enunciated what the
authority meant to attain in its instituting a participatory
development planning program. In reference to the TVA in
general and to the TAD program specifically, many spoke about
the Authority's commitment to addressing the needs and
aspirations of the local populace. We can once again refer to
TVA's most eloquent spokesperson, David Iilienthal to get a
sense

of that.

Iilienthal,

in

advancing

his

theory

of

participatory planning , propagated the thesis that questioning
the extent and manner of local citizen involvement was
basically a moot point. The participation of local residents was
given and what needed to addressed instead were the
following questions: How will it be done? and Who will benefit?
(Brown, 196 1 ).
TVA exhaustively pronounced the need for involving
residents of the watershed communities by stating that the
"new generation of resource problems facing the valley
[needed] . . . every effective means of communicating these
new functions and goals to the people of the region and to its
[own]

personnel."

The

emphatically, that the

authority

also

stated,

almost

successful implementation of the

tributary program depended on the "cooperation of the people"
(TVA Memorandum, 28 July 1969). As early as the 1930s, the

177

1VA Board also enunciated a similar sentiment when it stated
in a

1 93 6 report to Congress that

·

a program of unified development of
the Tennessee River basin, in order to
be most effective and economical, must
have in view not only the functions of
the federal government, but also the
proper relating of these functions to the
functions of the state
and
local
governments and the activities carried
forward under private initiative, to the
end that the best total development can
be achieved (Kilbourne, 1966, p 1 ) .

This sentiment wa s once again reiterated in

1959, when

before the Tennessee Press Association, the 1VA repeated a
similar

belief

as

regards

participatory

planning

Tributary Area Development program.
The federal government can do things
that
are
appropriate
to
its
responsibilities, but the ultimate destiny
of any valley is in the hands of the
citizenry who inhabit it. With a firm
foundation laid for the building of an
industrial and agricultural economy,
that citizenry of this valley must
assume leadership and plan its future
course. It must find a means of speaking
with a unified voice in order that it may
be heard among the people of other
·
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in

the

valleys who
similarly seek
self
improvement . . . (Brown, 1961, p7).

In words, at least, it has been said that the 1VA was committed
to the idea of full and meaningful citizen participation in
integrated resource development and, therefore, by the time
the OTAD was set up, the tenets of 1VA's idea of participatory
planning were fully in place (1VA TAD Newsletter, Vol. n,
Sped.al Edition 2, July 1976) .
The TAD program's participatory provisions were touted
as a clear example of grassroots democracy at work. It was also
extolled as a primaty example of how the 1VA was responsibly
catering

to

the

needs

of

the

valley.

The

watershed

organizations, it was further believed, served as the medium
through which meaningful participation could be attained as
the residents, through their involvement in the associations,
could be "involved actively in the resource inventory and
policy and program planning [process] " (Wells, 1964, p144).
The OTAD believed that through the establishment of the
various types of watershed organizations it had found the
perfect mechanism through which the participatory process
could be institutionalized.
The

philosophy of working through, and with, local

organizational and institutional structures
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" . . . [it was said] is based on the
assumption
those
only
that
improvements-potential
or
actual,
structural or socto-economic-which are
understood, appreciated, and carried out
in a spirit of mutual agreement and
cooperation will have a truly lasting
effect on the people and the area"
( Brown, 196 1 , p2 ).

This

philosophy

of

the

grassroots

also

included

acceptance of the potential for conflict and disagreement. As
enunciated
freedom

by Gordon

to

disagree.

Glapp,

a partnership

Moreover,

ultimate

included
success

in

the
a

progressive partnership, he said, required understanding and
confidence; these had to

be

earned over time (Brown,

1961).

The dynamics of this multi-faceted partictpatory partnership in
community development has been distinctively described by

General Herbert

D. Vogel:

it is always desirable for the people who

will benefit directly from a project to
share responsibility for it. For this
assumption of responsibility stimulates
initiative and creates a sense
of
independence in the dtizenry. In order
to accomplish this objective in the TVA
region, we take spectal pains to avoid a
dictatorial approach to any problem. We
actively seek the cooperation of state
and local interests within our area and
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of
encourage
acceptance
their
responsibility for utiHzing the many
opportunities
resulting
from
the
development of the river. We work
closely with other federal agencies and
with
land
grant
colleges
and
universities. Although we do not employ
the device of public hearings, we are in
constant touch with groups
and
organizations throughout the valley in
order that we may access public needs
as they develop (Brown, 1961, p3 ).

The unique feature of this philosophy, as it pertained to the
Tributaiy Area Development Program was said to be the " . . .
built-in provisions for participation of the benefited area
through responsible local organizations" (Kilbourne, 1966, p4).
The merits of this approach also assured the existence of local
understanding

and support

and

also

allowed

for

local

responsibilities to be constructively outlined. This approach
also helped fadlitate adherence to the comprehensive nature
and intent of the tributary program (Kilbourne, 1966).
The attempt to involve segments of a local community
included not only the members of the watershed associations
but also State agencies, municipal governmental bodies, and
other local civic organizations. The term most expressly used to
denote this working participatory relationship was

"local

involvement." The OTAD's stated purpose for involving various
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segments of a community in the TAD program was to attain the
following:

( 1)

Improving TVA's sensitivity to the
desires, needs and understanding
of the populace.

( 2)

Gaining local understanding and
support and coordinating action
towards TVA resource
development goals.

( 3)

Facilitating TVA contribution to
local, regional, and national
development efforts.

( 4)

Building local capacity to more
fully utilize opportunities and
accommodate changes created by
or identified in the comprehensive
[and unified] resource
development process.

( 5)

Providing a constructive way in
which citizens can communicate
with, utilize the abilities of, and
influence TVA and other
participating govenunental
agencies (TVA Memorandum,
1972).

The dynamics of this partnership at all its levels, the TVA
stated, accrued benefits to leadership and coordination, area
representation, technical assistance, the compilation of basic
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data and information,

area analysis

and

planning,

the

recommendation and review of plans and programs, and lastly,
financial support (Brown, 1961).
The strategy for achieving and sustaining this level of
involvement as it pertained to the watershed community
residents

involved

a

number

strategies;

they

included

membership drives, publicity campaigns, task assignments,
public meetings, and information dissemination. The Bear Creek
Watershed Association, reportedly having one of the most
successful membership drives of the TAD program, pioneered a
membership

plan for

school

children

in

the hopes

of

stimulating the interest of their parents. Most watershed
organizations furnished membership cards or window decals
for members to proudly display. Publidty campaigns utilized
the issuing of window decals, bumper stickers, posters, and
media

advertisements

while

informational

disseminations

largely involved the publishing of a newsletter and newspaper
stories.
Upon successfully recruiting members to the association
each person was assigned a task, giving them a sense of having
contributed to the development effort. One way in which this

was accomplished was through the resource work groups. This
also reportedly afforded the participant the chance to become
enlightened about the needs and resources of his or her
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community and learn something about the watershed's
integrated resource development program (Wells, 1964) .
Due to participatory measures such as these, the OTAD
boasted that it had been able to establish a "community
development network" of organizations at the local, state,
regional, and federal levels of society (Arnold, 1979). 1VA
literature boasted that hundreds and thousands of valley
residents were actively participating in numerous resource
development projects throughout the region (OTAD Newsletter,
January 1968). The OTAD was additionally proud of its network
of field and district offices that provided grassroots contacts
with the citizens of the watersheds. There existed a East District
Office in Knoxville, Tennessee, a Central District Office in
Nashville, Tennessee, and a West District Office in Florence,
Alabama. In addition to these, there were also numerous field
locations dotted throughout the valley (Arnold, 1979).
Having previously stated that information is a crucial
factor in

the implementation of participatory

initiatives, it may be beneficial

to

further

planning
study

the

informational activities employed in the TAD Program. Wells
provides an appropriate context in

which

one can discuss the

merits of the program's informational efforts. He begins by
stating that the informational activities of the watershed
organizations constituted itself as an important adjunct to a
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participatory program. Arguably, the primary function of this
informational effort is public education and enlightenment for
the

purpose

of

facilitating

substantive

feedback

and

contributions from the watershed residents. The activities
employed

by

the

OTAD

included

newspaper

releases,

brochures, public speaking engagements by 1VA personnel,
demonstration projects, and appearances on local television
stations. Newspaper releases, when in fact employed, included
articles on the activities of the resource work groups, meeting
date announcements, and editorials soliciting support for local
watershed associations. Brochures typically. explained the
nature and purpose of watershed organizations and provided
information on how individuals
membership

into

these

and

associations.

groups

could

Public

gain

speaking

engagements were normally made before local dvic, sodal, or
business groups while demonstration projects, such as the
"rapid adjustment farms" of the Yellow Creek watershed,
sought to showcase exemplary resource conservation and
development practices to watershed communities.
If these were the model strategies employed in the

tributary resource program, most of the associations' efforts, as
they have been reported, hardly proved to be quite that
adequate (Wells, 1964) . It seems the 1VA and the watershed
associations were not doing an adequate job of reporting all the
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important and necessary news to the watershed residents in
order to enlist their meaningful and active partidpation. Some
watersheds, it has been said, hardly reported any news about
themselves. It has also been argued that the 1VA was not
doing enough to assist in this effort either. The 'IVA was
publishing a periodic newsletter that was being sent out to the
watersheds and a substantial portion of the information
contained in the newsletters was tilted towards encouraging,
publidty-oriented, and [arguably] propagandized news.
Wells' contention about the informational activities
employed in the TAD program evolved around the content of
the information being disseminated.
. . . [Does] the publidty provide the
public with information that is useful in
deciding public policy. The answer to
that question involves both the nature
and the adequacy of the information.
With reference to the nature of the
information, one must determine if the
data presented is useful and relevant to
policy decisions. with reference to the
adequacy of the information, one must
determine if enough facts are presented
to give the people a reasonable full
body of information on which to make
decisions (Wells, 1964, p 1 10) .
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In using the above comments to criticize the TAD's
infonnatioilal activities, one can certainly levy some charges
against the methods employed by the 1VA The OTAD's
information dissemination efforts at times appeared to have a
misplaced emphasis and at times was seemingly riddled with
publicity jargon. As such, the argument could be made that
while there may have been an ample amount of information
being sent out, most of it was not adequate for the purposes of
making thoughtful public citizen dedsions. It could also be
argued that an effort was made to convey the functions,
objectives, current activities, and comprehensive nature of the
TAD program to the watershed associations, yet despite these
efforts, some watersheds were fixated on having the 1VA build
the "grand dam" that their tributary "needed" (Wells, 1964) . As
it was depicted earlier, the citizen, in the case of the TAD
program, was also contacted after objectives had been set and
after roles had been delineated. Citizens were going to be
utilized as managerial inputs
A powerful explanation or motivation for the route taken
by the OTAD in conducting its informational activities in the
TAD program is arguably ideology and positive publicity
propagation. As Wells appropriately mentions: " the political
significance of the ideology lies in the mass support which it
elicits . . . the phrase 'comprehensive development of all related
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resources' is a basic concept widely used in the program to
elicit a favorable positive response" (Wells, 1964, p 1 1 5 ) . Wells
additionally stated that "ideology provides the means through
which the people of the

area

can

identify

themselves

psychologically with the rrAD] program" (Wells, 1964, p1 17).
After all, the 'IVA did concede that one reason for their touting
participation in their programs was to influence the direction of
them. Parallel to this, the authority also admitted that this was
only prudent in times when it was being attacked ('IVA
Memorandum, 6 October 1972) . Arguably, the potential was
there to ensure the active and meaningful participation of
watershed residents but the main rationale for instituting
participatory mechanisms into the TAD program was, it seems ,
to solicit support for the 'IVA and its integrated resource
development program. The ensuing failure of this attempt to
work with the 'grassroots' can be highlighted by looking at the
relationships and problems the OTAD had with the tributary
associations and other local institutions.
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RELATIONSHIPS WITH THE GRASSROOTS

The relationships that were engendered between the 1VA and
various local institutions of the valley were dysfunctional. The
potential for fruitful partnerships got lost to the problems of
competitiveness, incongruency, and single-mindedness, among
many others. There was competitiveness between agencies and

between watersheds as well as incongruency between the
1VA's objectives and those of the watershed associations. The
above, and single-mindedness among the citizen watershed
groups, resulted in dysfunctional relationships between the
1VA and its different partners and liaisons in the TAD
program. A primary contentious point between the Authority
and its partners in the TAD program revolved around what role
the associations should play in determining the direction of the
program's goals and purposes.
[The] 1VA had hoped that a major
function of the associations might be to
encourage development of all phases of
a community's economy and felt that
the determination of where dams would
be built should be left to the 1VA (Gam,
1974, p224).

The watershed groups, on the other hand, wanted to get
intimately involved in trying to do just that-building dams in
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their tributaries. They characterized the 1VA as being an
agency that suffered from an "all talk-no action" syndrome
(1VA Memorandum, 6 October 1972) . The 1VA characterized
such intentions as parochial and st:niggled to broaden the
horizons of the watershed

groups regarding

this

single

mindedness to dam building (1VA Report, 15 August 1961). In
reference to this sentiment, the 1VA offered allegories such as
the following: ". . . dam [building] by itself does not guarantee
economic progress any more than owning a set of carpentry
tool

guarantees

that the

roof will

be

fixed"

(1VA-TAD

Newsletter, December 1965 ) . The 1VA hoped for a relationship
in which the watershed groups would serve as the " .
principle device through
freedom to promote

which

political,

dtizens join

economic,

together in

educational,

and

cultural progress" (1VA-TAD Newsletter, November 1964) .
To the contrary of the above, citizen watershed groups
seemingly got together to influence the 1VA; associations such
as Beech, Elk, and Duck River had as their primary goals, the
building

of

water

development

projects

such

as

dams.

Tributary groups, sometimes working in concert with their
Washington representatives, employed coercive tactics to string
along the 1VA. The 1VA struggled to maintain control over the
dam building selection process in the TAD program but it was
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met with responses that "chided 1VA for its timidity in tackling
problems in the tributaries" (Gam, 1974, p122).
To counter these charges, the 1VA borrowed from a
concept promoted in the 1950s by Fred A. Clarenback and
President Eisenhower. The 1VA argued that since these
projects were local in their scope and benefit, tributary
communities should share in the cost of developing espoused
projects. The 1VA argued that by investing their monies,
watershed residents would have a stronger sense of ownership
and an increased amount of control over development in their
communities. Tributaries like Elk River harangued the 1VA for
hiding behind such convictions. They stated that the TVA
charter placed the responsibility of financial costs squarely on
the shoulders of the Authority and argued that projects in their
watersheds benefited places outside the confines of their
particular tributary (Gam, 1974).
The 1VA countered by arguing
that a project of the kind promoted on
the Elk River was different from
projects on the main river and its
prindpal tributaries, which 1VA, under
the direction of congress, built as part of
a system-wide flood control, navigation,
development
hydro-electric
and
[project. The 1VA went on to say that]
while the Tims Ford project would add
some benefits in flood control and
191

power, the principal benefits would
accrue
to
the
Elk
River
Area.
Consequently, a high degree of local
participation will be required . . . in local
financing arrangements . . . (Gam, 1974,
p120).

Residents of the watersheds bought no part of the TVA's
arguments. Instead, they touted their right to court and
influence the direction of funds, citing that
since the TVA is charged with final
responsibility for decisions made on
involving
development
projects
expenditures of appropriated funds,
TVA,
therefore,
has
greater
responsibility to the views and desires
of those segments of the public which
would -be most affected by those
projects in question (Gam, 1974, p 107).

The watershed groups backed up such arguments with federal
policies such as Senate Document No. 97 which espoused the
provision of a viewpoint by those affected by a resource
development project. Interestingly, the associations had to
remind the TVA of its need for grassroots involvement, yet,
ironically, that call was brought up in order to service parochial
needs. " [The Upper Duck River Association even] threatened to
take its business to the Soil Conservation SeiVice [SCS] if the
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1VA did not get on with building dams on the tributaries"
(Gam, 1974, p104) . The 1VA was adamant in its stance that if
the watershed wanted dams, they had to be willing to share in
the costs or show justification for it. General Herbert D. Vogel,

in a speech to the Bk River Development Assod.ation, succinctly
characterized this sentiment when he stated that
there is a great tendency to look upon
Uncle Sam as a benevolent father who
holds the purse strings of the family. All
his children seek whatever the old man
will give them. Each is vying with the
other for his favors. But a wise father
gives to those children who have made
the most of what they have already
received. To receive federal benefits,
therefore,
a
region
must
show
justification-must show that benefits
computed on an annual basis will
exceed the costs (Gam, 1974, p102).

To

some

extent,

characterizations

watershed associations and the

from

both

1VA about each

the

other,

seemingly hold true. The watershed dtizen groups harangued
the 1VA to promote the building of dams they wanted while
the Authority fought to have control over some key elements
of the TAD program and planning process. Efforts such as these,
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from both sides, compromised the true intent of the supposed
participatory process. Both sides ironically called attention to
the need for grassroots provisions when it served their
purposes yet also worked to deviate from its standards and
spirit when it also served other purposes.
The 1VA carne to understand that it was quite the
practice for residents of the watershed to band together

so

as

" ( 1 ) to lobby Congress for the needs of their regions and ( 2)
pressure 1VA into moving toward their desired [objectives]"
(Gam, 1974, p102). To counter this, the 1VA sought to exercise

more

control

memoranda

over
of

the

TAD

process

understanding

by

with

entering

the

into

watershed

organizations. These agreements typically included ( 1)

a

summary of background and mutual objectives; ( 2) a list of the
functions

and

responsibilities

establishment of work

plans,

of

each

party;

long-term and

(3)

an

short-term

objectives, and goals for each resource field; ( 4) a list of points
mutually agreed upon; and ( 5 ) a statement on working
relationships and administration

(1VA Memorandum,

27

january 1964). The 1VA, in the latter stages of the program,
even came to require that any requests made of the OTAD
should pass through a draft memorandum preparation stage.
This would involve identifying ( 1 ) a justification for doing the
job or, in some cases when we are channeling community
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requests, a recommendation for avoiding the job; ( 2) a
proposed or anticipated schedule and duration; ( 3 ) probable
1VA cost; and (4) an understanding on who pays (1VA
Memorandum, 13 February 1975 ).

An

example

of what an agreement entailed can be

attained by looking at a memorandum of understanding among
the Bk River Development Association, the Tennessee Bk River
Development Agency, and the Alabama Elk River Development
Authority, as dated 3 October 196 7. The agreement, having
been designed to "define areas of responsibility and establish

guidelines for cooperation" spelled out what was expected of
the partners:
The Association Aifees To: ( 1 ) Accept
primary responsibility for planning and
promoting a unified comprehensive
resource development program for the
Elk River watershed; ( 2 ) Plan and
conduct a continuing information and
educational program to develop and
sustain a broad base of public
understanding and participation in the
resource development program, thereby
ensuring maximum benefits to the
watershed; ( 3 ) Work with the Agencies
in obtaining appropriate local financial
participation in the area development
program
and
in
water
control
improvements which may be part of
that program; ( 4) provide advisory
assistance to the Agencies and 1VA in
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the planning and perfonnance of their
respective responsibilities;
The Agencies Agree To: ( 1) Provide staff

support
and
assistance
to
the
Association, including but not limited to
the services of the Agencies' executive
secretary;
(2)
Accept
primary
responsibility for obtaining appropriate
financial participation in the area
development program and in water
control improvements which may be a
part of that program; ( 3 ) Work with
TVA and state agencies to develop land
use and management plans to ensure
maximum benefits to the public from
reservoirs created as part of the area
development program; ( 4) Provide
advisory assistance to the Association,
TVA, and other participating agencies.

TVA Agrees To: ( 1 ) Provide (or assist in
obtaining) technical assistance and
support for the association and the
agencies in their area development
activities; ( 2 ) Assume, within the limits
of
funds,
available
primary
responsibility for planning , construction,
and operation of a comprehensive water
control system in the watershed as part
of the area development program; (3)
Work with the Agencies in obtaining
local finandal participation in this
program; ( 4) Through its Office of
Tributary Area Development, provide
liaison among the parties and their
cooperating
agencies.
(TVA
Memorandum, 2 October 1967).
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Agreements

of

this

nature

obligated

the

watershed

organizations to bear some financial responsibility for tributary
projects as the 'IVA had intended (Arnold, 1979). With some of
the watershed organizations (i.e. the Tennessee Upper Duck
River Development Agency), the 'IVA even got them to concede
to provisions that required the authority's approval and
consent. It seemed that the authority was serving as supervisor
while the watershed organizations were being the supervised.
Arguably, these memoranda of understanding meant "a
progressive

strengthening

of 'IVA's

involvement

in

the

development process" (Gam, 1974, p13 7). This was particularly
true as regards financial arrangements between the 'IVA and
the watershed organizations. One can even characterize these
financial arrangements as debtor relationships that are akin to
structural adjustment programs. Financial participation meant
that watersheds like Beech River had to make annual payments
to the 'IVA with interest; the Beech River, for instance, owed
the 'IVA a $2 million debt which was amortized over a forty
year period and serviced at a rate of 2.625 percent. Monies to
pay these debts came from such things as recreation fees,
munidpal and county government contributions,

user

charges,

and proceeds from land sales and management (Wells, 1964) .
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The 1VA "endorsed the concept of cost-sharing on the
tributary projects, with the belief that investment of local areas
in water control projects would give them increased control
over their development" (Gam, 1974, p12 1). In the watersheds,
on the contrary, "it was now feared that the only control left to
the people and their governments would be to supply the
money

.

.

. " (Gam, 1974, p122).

The 1VA also worked with governmental agendes during
the tenure of the TAD program and those relationships can also
be characterized

as

difficult. On one level, the OTAD worked

directly with local governments and munidpal organizations;
these

included

local

planning

commissions,

industrial

development agendes, chambers of commerce, community
action committees, and resident educational institutions. Local
government agendes generally fadlitated the process in four
primary ways: ( 1 ) local leadership; (2) finandal assistance in
construction projects;

(3)

performance

of

developmental

activities; and ( 4) zoning.
Regarding local leadership, many dty officials and
munidpal personnel such as judges

occupied leadership

positions in the local watershed assodations. Decatur and
Henderson Counties in Tennessee, for

example,

also passed

resolutions that " strongly endorse[d] the proposed agreement
between Beech River Authority and [the] 1VA" (Wells, 1964,
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p2 1 ) o In regards to finandal assistance, the above resolutions
also
expressed the willingness of the
counties to make all appropriate and
authorized use of its powers of taxation
and borrowing . to assist Beech River
Authority in recovering the benefit of
the system to the extent necessary to
finance its operations and repay 1VA as
provided in the agreement (Wells, 1964,
p22) o
o

o

Local governments also made financial contributions to
watershed

associations

and

authorities.

The

municipal

governments in the Beech River watershed also agreed to
undertake direct developmental activities like road projects
and soil erosion control measures. Local governments also
enacted zoning classifications

that were

appropriate

for

particular types of development in the TAD program (Wells,
1964). At some point in its tenure, there was seemingly a
strong 1VA-local government relationship in the TAD program.
This, however, cannot be said for the relationship between the

1VA and State governments.
The acrimonious and trying relationship between the
1VA and the State of Tennessee is typical. With the State of
Tennessee, part of the trouble centered around the 1VA's
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attempt to initiate enabling legislation that would make the
watershed associations or authorities part of the structure of
State government. The legislation called for the establishment
of multi-county p]anning agencies. This attempt was partly
borne out of a need to fund the staffing costs of the watershed
organizations; the 'IVA was being called upon to do so and the
Authority saw this legislation as an alternative funding source.
This produced a strong negative reaction from the Tennessee

State Planning Commission (TSPC) as this proposed legislation
was a competitor to the State agency's plans for a system of
economic development districts. Moreover, the TSPC felt that
the "tributacy associations were nothing more than sounding
boards for special interest groups" (Gam, 1974, p167 ) . They
also felt that watershed associations of this nature would
fragment Tennessee's governmental and planning apparatus
and believed that the basic responsibility for "charting" any
course of action for the State's economic development or its
subdivision resided with the State.
The TSPC also believed that a resource base and rural
orientation was inappropriate for sub-regional development
and proposed a more urban and economically based one
instead. This sentiment was shared by some within the TVA as
well. Tennessee State governmental agencies felt that it should
provide the basic ingredients for development yet interestingly
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enough, they seemingly encouraged the existence of the
watershed groups when they worked effectively to bring in
funds for projects. The TSPC argued that the TVA should
submit its development proposals for- State review and
comment just like the Soil Conservation Conunission and the
Corps of Engineers (Gam, 1974).
The TVA expressed that they were simply exerting every
effort to get ttibutary area development under State leadership
and charged that " . . . the State's capabilities still [fell] short of
the job that need[ed] to be done." OTAD also reiterated its
arguments that the watersheds were indeed an appropriate
context in which to conduct areawide development and
suggested that difficulties were, in part, due to honest
differences of opinion (TVA Memorandum, 6 October 1972, pS ) .
The Authority enumerated their differences with the
TSPC as follows:
( 1)

OTAD's bill would permit any two
or more counties to join together
in to a resource development
agency by appropriate resolutions
of their government bodies. TSPC
would establish the boundaries of
the region after which elected
officials would be permitted to
organize into a regional
administrative body.
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(2)

OTAD's bill would authorize the
agendes to formulate and
implement programs of
comprehensive development.
TSPC's bill would limit the districts
to planning functions only.

(3)

OTAD's bill would grant powers of
eminent domain for water
resources development and
related public works. TSPC's bill
would deny the power of eminent
domain.

(4)

OTAD's bill would authorize and
encourage cooperation between
the agendes and dtizens'
associations for general purposes.
TSPC's bills forbids area-wide
planning except by the districts.

(5)

OTAD's bill would permit agencies
to engage in construction
operation and management of
projects. TSPC's bill would forbid
districts to engage in construction
projects and implicitly forbid their
o�ersbdp, operation, or
management (Gam, 1974, p168).

Contentious relationships such as the ones between the

TVA and the State of Tennessee, or between the TVA and Elk
River, no doubt severely handicapped the TAD program and its
intended partidpatocy planning process. Even the Tennessee
River and Tributaries Association (TRTA) , a group that was
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formed as an promotional apparatus for the TAD program,
disagreed with a lot of the OTAD's suggestions and even went
on to advocate on the behalf of building water control projects
such as dams (Brown, 1961).
In many respects, the spirit, intent, and potential of the

TAD program was severely compromised due to the nature of
the relationships that were engendered between the 1VA and
its counterparts at the "grassroots" level. Seemingly, everything
that could have gone wrong in a partidpatory process did go
wrong. Examples of these errors are evident in this study of the
OTAD's

relationships

with

others

and

its

attempts

at

participatoryI grassroots democratic planning. In having done
the above,

it is now timely to look for parallels and
.
incongruencies between OTAD's participatory planning and the
standards that this thesis presents. What follows is therefore a
discussion that highlights the issues, lessons, and conclusions
that become evident in this study of an agency's attempt at
participatory planning .
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CHAPTER FIVE
CONCLUSIONS

The emphasis of this thesis has been to study how, and
the extent to which, participation was a part of the TVA's
Tributary Area Development Program. This thesis began by
building a context within which one could begin to discuss the
topic of participation and the TAD program. We discussed the
similarity between the stances postulated by the TVA's
grassroots

democratic

planning

and

the

paradigm

of

participation. A discussion about the definitions, dimensions,
techniques,

processes,

and

presaiptions

of

participation

ensued. Thereafter, the purported participatory elements of the
TVA idea and its general grassroots concept, as well as the
criticisms of the preceding, were highlighted. A case study of
the TAD was then done. Elements of the program that were
discussed

included

its

planning

process,

organizational

structure, participatory features, and relationships with the
n

grassroots.

n

Several issues, lessons, and conclusions did become
apparent as a result of the above efforts. Most of all, the
observation

can

be

made

that the

TAD

program

was

undoubtedly compromised by oversight in the 1VA's promises
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and rhetoric and undersight in the outlook of the valley's
citizens and the 1VA's attempts at finding its purpose(s). If
there ever was a potential for a fruitful marriage between
technology and democracy, the TAD program would have been
a candidate had it not been for the divergent and self-serving
paths that the partners adopted and consequently brought

to

the TAD process. The claim by Vickers, in Chapter Two, that we
have failed to control and guide technology according to human
values, and that the means through which to accomplish this is
citizen participation, therefore, holds both true and false. It
holds true as technology was touted as a miracle worker by the
1VA and adopted as such by valley residents; and it rings false
as

the

debilitating

aspects

of

participation

seemingly

triumphed over its virtues. Owing to dynamics such as the
above, the 1VA could not truly fulfill its role as broker, and
failed at its role of educator, as delineated by Burke.

In Chapter One the role of Broker was defined as one that
called for the coordination of varying and competing interests.
The one way in which the 1VA tried to realize a tenet of this
role was to negotiate memoranda of understanding between
itself and the watershed groups. It should, however, be noted
that this was done with the 1VA acting as one of the competing
interests. The role of Educator was delineated as one that called
for the enlightenment of the public about the purpose and
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function of planning. The Authority also attempted to fulfill
this role of education and enlightenment as regards integrated
resource development but severely compromised this effort
when

it

got

preoccupied

with

fending

off

the

water

development project (ie. dams) aspirations of the watershed
residents. The debate over whether resource development
should be the focus of the TAD program also complicated this
role that the 1VA tried to fulfill

.

The fight in the TAD program essentially boiled down to
UNFSCO's question of who defines the optimum and expresses
the need? The citizens of the valley asserted this right (to
define

and

express)

by

advocating

for

grand

water

development projects such as dams . The State of Tennessee
asserted this right by debating the appropriateness of the TAD
program's orientation and by fighting to protect its turf by way
of affirming that it was the body responsible for charting any
course of action for the State's development. The 1VA asserted
this right in order that it could sustain its idea of integrated
resource development and exerdse some control over key
elements of the TAD program.
The concept of macro/microinteraction, as outlined by
Booher in Chapter Two, is an appropriate concept that can be
used to further characterize the relationship between the
planner

(the

1VA)

and
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its

partners.

Regarding

macrointeraction, the argument is made that any structure or
process will reflect and be restrained by the resulting
interaction

between

macrointeraction

is

various
the

elements.

concept

of

Aligned

with

microinteraction.

Microinteraction deals with the relationships that exist within
groups. The idea that relates these concepts to one another is
the belief that the parochial (micro) elements in a process
relate to one another in an interactive (macro) process. In the
TAD program, the interaction between various participants in
the process were certainly constrained by the self-serving,
acrimonious, and debilitating actions of its partners.
Lending some credence to the above argument is Verba
and Nie's concept of the campaigner as delineated in Chapter
Two. This concept bears relevance to the citizen participant in
the TAD process. As a group, the watershed associations
actively, and collectively, organized around their cause for
building dams Owing to their successes in getting dams built
.

over the objections of the 1VA, the citizens were, therefore,
able to utilize an organizational schema that related a planning
product to "their needs." In many instances, this cannot be said
on the 1VA's behalf. On the other hand though, with partners
to the process solely campaigning for their causes, it can be
argued that the debilitation of the participatory process .was
predestined, thereby making the issue of wins and losses an
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irrelevant side attraction. The 1VA can also be characterized as
a campaigner as it organized its resources in order to advance
its agenda.
The

1VA's

motivations

and

attempts

at

cttizen

participation crumbled before their eyes. Be it that they
wanted to create a cadre of anti-rioters, engineer the consent of
the citizens, build a constituency for the program, or implement
a participatory planning initiative over which dtizens exerted
some meaningful control, it can be said that, in many respects
and by many standards, the TAD program failed to meet its
potential as a participatory program as envisaged by the 1VA
and others.
The TAD program,

owing

to many of the

above

conclusions, can, therefore, be succinctly characterized as being
a program that was more of an " . . . unbridled, sensitive, and
manipulative process rather than a rigid formalized structure
with the trappings of status and power" (Fagence, 1977, p68).
Fagence uses these words to characterize

the

issue

of

representation but it is the belief of the thesis' author that the
above words aptly describe the whole TAD program and
process. However, the above sentiment is in no way an attempt
to belittle the issues of power and representation as regards
the TAD program. It can also be argued, though, that these two
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issues were not as vexing for the TAD program as might be
expected.
This is so for the following reasons: firstly, even though
the associations were headed by influential people in the
watersheds, it was these people who were most needed to fight
the

group's

battles with

the TVA and

influence

their

representatives in Washington for appropriations. Secondly, the
concept of power is more of an issue when one considers it in
relationship to the TVA and its adversaries. Burke's role of
transmitter, in his discussions about the exercise of conununity
power, is relevant here. Each power pyramid, it can be said,
was struggling to articulate its agenda at the expense of the
other's. This struggle was occurring in a highly competitive
environment where the use of public relations and the power
of persuasion were the weapons of choice-this study actually
suggests that the 1VA and its TAD program be examined as an
exercise in public relations. All parties were fighting for the
power to define the optimum and express the need. The
Pluralist model is somewhat an appropriate characterization to
use as the various pyramids utilized their premium and most
powerful resources to fight for their cause; the actor's
cumulative resources of power between the hierarchies were
arguably quite uniform or equitable.
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It can also be argued that the participants in the TAD
process were each acting like interest groups who were touting
their rights and articulating their demands while

rarely

conceding that these expressions work to the detriment of the
development planning process and at-large public interests and
concerns.

Each

interest

group-the

'IVA,

the

watershed

associations, TSPC, and even other federal agencies, it seems
combated with, and sometimes utilized, each other in their
efforts to emerge victorious in this confrontation process: the
'IVA, in concert with the watershed authorities, did battle with
the State of Tennessee; the watershed associations, with the
powerful help of their Washington Representatives, did battle
with the 1VA; the 'IVA seemingly jockeyed with the SCS for
local recognition while the watershed residents played them off
against each other-and so on and so forth.
The 'IVA's role as planner was also barely realized as the
result of the above. For the most part, the 1VA was struggling
to hold on to what was precious to it--control over the TAD
process, financial participation from the watershed citizen
groups, and maintenance of an integrated resource focus for
the TAD program. The role of being ombudsman to the process
was lost. So also was the need to be cognizant of the inherent
nature of participants in a participatory process to be parochial
and thereby competitive. The 'IVA, instead, indulged in
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lh:e

murkiness of the public interest abyss rather than take up the
business of articulating the concerns of the public welfare. To
complement this sentiment, It pays to recall the contrasts
between the concepts of the public interest and public welfare
as outlined in Chapter Two. The public welfare should be

basically seen as a conglomeration of singular, parochial
interests that are largely mobilizing their power resources to
advance their agendas. The public welfare, on the other hand,
should be thought of as an objective, fair, and equilibrating
dvic condition and process.
The watershed residents can also be characterized as a
party that adulterated the TAD program and its process. In a
number of instances, the watershed residents demonstrated
that what they wanted was a grand water development project
like a dam. The concept of integrated resource development
and its appropriateness, among other things, were lost to their
desire for having the "miracle worker" in their watershed. In
some key respects, the public, it can be argued, was, therefore,
incapable of fostering and articulating an appropriate agenda
for its watershed. In possessing such imperfect knowledge
about what was appropriate for their watersheds and abiding
by that conviction, dtizens used their resources to bulldoze
down a path that may not have been in their best interest.
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The 1VA arguably got accustomed to fending off the
advances of watershed residents. More importantly, the 1VA
became just another player in a game of strategic moves,
defensive strategies, belligerent attitudes, and manipulative
tactics. The authority's strident efforts to remain unfettered
and attempts at exercising some control over its environment
ultimately lead to fiascoes such as the ensuing example in the .
French Broad River watershed.

In the French Broad River, the 1VA was seemingly very
reluctant

to

indulge

the

desires

of

its

partners

and

counterparts. The 1VA took a competitive stance with the SCS
and refused to yield to local desires to have its flood control
plan modified. The scenario can be

best

described

by

borrowing from the characterizations offered by Gray and
Johnson.
. . . in 1950, [the] 1VA submitted a
report to the President entitled "a Flood
Control Plan for the French Broad River
Valley." The plan included detention
channel
levees,
dams,
and
improvements . . . Agricultural benefits
constituted the bulk of the benefits.
Two problems complicated the
decisions on how [the] 1VA might
proceed with this project. First, the
USDA's SCS had been active in the area
and had proposed a [competing] plan
[for the watershed] . . . Second[ly], . . .
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the 1VA plan [enjoyed] qualified
support which indicated local desires to
have the plan modified. [The] 1VA
recognized that SCS activity . . . would
"increase the difficulty of obtaining
area-wide acceptance of [its] plan." In
addition, because of the lack of area
wide
support
[the]
TVA seemed
reluctant to spend additional [monies]
needed to revise the plan . . . the TVA
plan was based almost exclusively on
agricultural benefits whereas the over
all local area interest also included
municipal and industrial water supply,
protection of industrial sites, and
recreation.
. . . a special planning group [was
set up] to look into the over-all water
needs of the area. [The 1VA opined that
the] study group should not start all
over again as if a flood control plan did
not exist. [Some of the watershed's]
business and civic leaders saw its future
in commerce, industty, and recreation
rather than in agriculture.
The TAD staff got involved and
following the practice used in the
tributary
areas,
encouraged
the
organization of [the Upper French Broad
Economic Development Commission] to
study and review the project. [The TVA
and the commission] encouraged state
agencies with interests in water and
area development to review the project
and provide the commission with their
views. What the commission and TVA
found were widely differing views and
loyalties among these agencies. . . . the
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State of North Carolina, the local
agencies, and [the] 1VA.were not able to
find the common ground [and as a
result] . . . the [authority's] plan for the
Upper
French
Broad
River
was
abandoned (Gray, 1995).

Several aspects of the above scenario encapsulate some of
the points made earlier in this chapter, particularly as regar�s
the assertion that the 1VA, as one of the partners in the
process, was out to protect its turf like any interest group
would. They include the 1VA organizing an ally-the Upper
French Broad Development · Commission--to help it fight its
battles. In essence, the authority organized a constituency for
its agenda rather engage in a process that would fine tune its
plan for the watershed thereby making it a plan of the people
and for the people. Rather than engender a participatory
process, the 1VA struggled to railroad its agenda through even
when it was clear that it went against general public sentiment.
The Authority was also motivated by the competition it
perceived from a rival federal agency.

In light of tactics and behaviors such as the above, it is
quite impossible to characterize what transpired in the TAD as
participatory planning .

Too

frequently,

the

rudimentary

elements of participation and the 1VA concept of grassroots
democratic planning, as outlined earlier in this thesis, were
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noticeably

absent.

Notions

such

as

( 1)

community

independence and initiative, (2) the citizen's right to accept and
reject plans, ( 3 ) the necessity of having a majority of decisions
being made at the local level of implementation, ( 4) the need to
relate federal function to state and local function, and ( S ) the
requirement that a planning agency should refrain from
compelling a choice on citizens were seemingly absent from the
1VA's

practices

and

behaviors

in

the

TAD

program.

Additionally, the OTAD's stated purposes and motivations for
involving various segments of a community, as listed in
Chapter Four, on page 181, were never quite accomplished or
heeded to. Instances such as these, therefore, lend a lot of
credence to
"democracy

the assertion that all that

on

was

touted

as

the march" (among other things) by the 1VA

were basically rhetorical statements that were filled with
empty promises and grandiose sentiments.
To search for the ways and

manner

in which the valley

citizen intervened in the official TAD planning process is hardly
a worthy exercise. It can be summarily concluded that the
valley resident intervened in the inventory process by way of
the

resource

work

groups,

haggled

in

the

needs

and

opportunities stage by way of articulating their "need" for
water development projects, and never quite found themselves
on common ground with the Authority regarding the objectives
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of the TAD program. The residents reasoned that the water
development projects would provide their communities with
the economic opportunity that they needed. Others like the
French Broad River watershed and the State of Tennessee
wanted more of an economic focus. These aspirations served as
competing objectives to what the 1VA was suggesting.
Partly as a result of the above, hardly any fruitful effort

was spent on prudent analyses, on the establishment of
alternative choices, on plan and program development, or on
cooperative implementation. Instead, parties to the process
argued for their choices and plans and incessantly disagreed
about what would bring the greatest benefits to a particular
watershed.
To therefore explore how, and the extent to which,
participation occurred in the TAD program is, at best, a vexing
exercise. What transpired in the TAD can hardly be thought of
as participation, particularly when the definition offered in
Chapter One (page 5) is recalled. The following conclusions can
be offered in light of that definition: ( 1 ) agendas were of the
foremost importance in the TAD process; ( 2 ) dtizens were
included after key objectives of the TAD program were already
delineated by the 1VA's advisory committee for tributary area
development;

and

(3 )

bickering

over

infrastructural

transformation issues attained center stage in
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the TAD

program. All the above transpirations substantially deviate
from the tenets of that definition.
The nature of what transpired in the TAD program was
politically (agenda) driven in every sense of the word. In using
this as a point of departure, modal concepts such as Arnstein's
ladder of citizen participation cannot be adequately utilized to
characterize or measure participation in the TAD program. The

TAD "political" process was fluid or amorphous and modal
concepts of participation are

relatively

compartmentalized.

modal

Moreover,

quite

concepts,

rigid
such

and
as

Arnstein's and Mathur's, seemingly imply "progression" and
"progressiveness" on the citizen's behalf. Retrogression on the
citizen's behalf is apparently absent. With this in mind, it can
be stated that the partners in the TAD process (bureaucrats
and citizens alike), to use Arnstein's words, garnered their
resources so as to ".ou:e" each other's adversaries.
The bottom rungs of the ladder . . .
describe levels of participation that
have been contrived to substitute for
genuine
participation.
[The]
real
objective
[of the TAD program's
participants was] to "educate" and "cure"
[each other] (Arnstein, 1969).

All partners had their goals and positions etched in stone and

they strove to articulate, justify, and effectuate these choices
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competitively. This hardly passes as participation. Neither the
means or the ends of the TAD program, it can be argued, were
participatory.
The TAD process was woefully political; planning took a
back seat and participatory planning took a detour. Once again,
Verba and Nie's concept of the campaigner (as delineated
earlier in this Chapter and Chapter Two) is therefore more
appropriate for measuring "participation" in the TAD program
as their typology possesses more of a political consciousness. In
Chapter Two the campaigner is described as being group
oriented. He/ she or they collectively organize for their causes
or agenda. This characterization is typical of the TAD program
participant. Intensity levels of participation cannot adequately
measure the TAD program since what transpired was a political
fight over planning product and not a process of participation.
To get an appreciation of what the TAD program meant to
some of its participants and liaisons it also pays to examine the
opinions that some of them offered about the TAD program.
The process of soliciting information from these individuals
was done through an interview process ( see Thesis Interview
Qp.estions in Appendix). The interview process solicited their
responses to questions about the 1VA concept, participation,
the TAD program's successes and failures, and the types of
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citizen participant that was involved in the program, among
others.
Regarding the five categories of the 1VA concept: unified
regional development, decentralized administration,

active

dtizen participation, social responsibility, and apolitical policy
making, respondents offered an interesting array of answers.
Favorable responses mentioned the fact that there was little
interference from 1VA headquarters in Knoxville and in some
watersheds, there was as much as 3,000 dues paying members
in a five county watershed area. Another mentioned that
people in "suits to overalls" partidpated in the TAD process
while others measured the effectiveness of dtizen partidpation
by the fact that association members were successful in getting
appropriations
interesting

to build

dams

in

their

watersheds.

An

parallel to the above states

that "most

the

achievements in the TAD program were done by the 1VA when
they built dams . . . OTAD did not achieve anything . . . they
only put pressure on the 1VA to build dams."
Other respondents alleged that partidpation was skewed
towards the influential, powerful and prominent people in the
watersheds. "Particular types of people joined . . . vocal people
and

leading

citizens

came

to

meetings

and

expressed

themselves . . . they included business and political interests."
This thesis has argued that it was exactly this type of person
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that was needed to fight the watershed's battles with the 1VA.
The orientation of the TAD program, as envisioned by the
active citizens of the watershed, necessitated the marshaling of
such resources, for they had the resources and acumen that
was necessary to complement the strategy for attaining a water
improvement project. This position is in line with a sentiment
offered by one of the respondents: "the watershed associations
were not appropriate for anything, except for the purpose of
building dams."
Regarding the issue of participation, respondents offered
the

following

responses:

( 1)

citizen

participation

was

effectuated through the resource work groups. Each work
group included representatives from each county. One of the
main items of business was to conduct an inventory of
resources in the area in order that problems and needs could
be identified Through a series of meetings that involved the
work groups, OTAD technicians, and local citizens, the inventory
was compiled and became a valuable tool in the watershed's

development program. ( 2) Another respondent opined that you
cannot put people first-"they are not first . . . you may draw
on their advice and opinions . . . but you cannot pass these
decisions over to the citizen." What is first, this respondent
states, is planning in the staff function-that is "budgetary and
personnel concerns and being responsible to the body that they
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have to provide recommendations to." It must be asked: is it
not most important to have recommendations submitted to the
citizen? ( 3 ) Yet another respondent stated that the definition of
participation that this thesis presented was a "pie in the sky"
definition. It was further argued that the daily effort to put
food on the table made such a definition unattainable. "There
were efforts made to mvolve the citizens . . . meetings were
advertised . . . input was solicited . . . plans were reviewed at
public meetings." Presumably, that should have been enough to
ensure meaningful participation.
When asked about the successes and failures of the TAD
program, some respondents truly felt that they were none.
Another respondent again made the distinction between the
1VA and the OTAD when it was stated that all the successes in
the TAD were of the 1VA's doing and not the OTAD. Others
borrowed from conventional 1VA ideology by stating that the
TAD program's successes lay in unified integrated resource
development and the " seamless web" idea. Other successes that
were listed by respondents include the computerization of local
government, rural fire protection, a mobile self-help adult
learning laboratory in the Bear Creek watershed, reforestation,
the Town lift program, agricultural flood control, industrial
development in LENOWISCO, southwestern Virginia, a water
reservoir in the Upper Duck River, and early recognition and
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development of the Ocoee and Hiawasee rivers as rafting and
floating streams. Another indicated successes where dams were
able to be built. They include Tims Ford, Normandy, and the
Duck River dams, among others. The assertion was also made
that a lot that was achieved by the 1VA was put under the
achievements of the OTAD.
Some of the failures listed by the respondents include the
all too familiar assertion that the TAD program adopted an
inappropriate approach to tackling the development problems
of the valley. The watersheds were said to be too small and not
useful as an economic development unit. A regional approach
was needed. The parochial interests that prevailed in the TAD
program was also listed as a failure. The program, it was said,
served as an opportunity for people to band together so as to
obtain appropriations for water development projects in their
watersheds. One of the most interesting failures listed was the
demise of the OTAD and the TAD program: "consolidation
niin.ed it. OTAD worked because it was small and flexible. It
was ahead of its time. However, it was perceived as being too
independent. OTAD was a victim of centralization .

.

.

reorganization killed it . . . the traditionalists got what they
wanted."

When asked about the type of people who participated in
the TAD program some mentioned that a broad array of people
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parti.dpated. "People from all walks of life . . . from housewives
to U. S. Congressmen . . . farmers, teachers, merchants, elected
officials, representatives from business and industry, and
school children partidpated. In contrast to this, it can be
recalled that a respondent talked about how influential and
prominent dtizens from the political and business sector were
largely the people who partidpated in the process.
The roles and functions that these participants undertook
included the inventory of the watersheds, developing and
carrying out work plans, providing general support, and raising
funds for the watershed. Another respondent simply saw the
watershed associations as captive agendes of the TAD program.
Respondents were also asked to discuss the TAD program
in the context of partidpation's dimensions. These dimensions,
which

were

discussed

in

detail

in

Chapter

Two,

are

institutionalization, representation, power, knowledge, apathy,
and

fragmentation.

It

was

mentioned

by

one

of

the

respondents that the watershed associations should never have
been formed because they in essence became just another of
government.

"The

move

should

have

been

towards

strengthening existing local institutions." What the assodations
seemingly did, this respondent added, was to organize bus
loads to Washington to lobby for dams in their watersheds.
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Hardly any substantive opinions were offered about the
TAD program as regards power, apathy, and fragmentation.
Most respondents thought that there was nothing much to
discuss as regards these issues. There was however an
interesting exception that strongly asserted that the act of
forming the 1VA, and more so the TAD program, should
themselves be viewed as fragmentation.
General opinions and comments about the TAD program
included the assertion that , the OTAD did not need a lot of
persuasion to build dams. "To say that the OTAD was reluctant
to build dams is misleading." The 1VA, it is had been argued,
after having built all the dams except Tellico, did not have
much of a purpose; the TAD program was another way for the
authority to build more dams and water improvement projects.
The attempt to make a navigable route to the ocean through
the Tom Bigbee project was dted as another purpose of the
TAD program. It was postulated that this was done to create a
competitive alternative to rail transportation. There were also
denials that the 1VA indulged in public relations type activities
and

a

distinction made

between

the

notion

of public

information as opposed to public relations. "We provided
information to those who wanted it and we sometimes
provided it even when it could be used against us. We have a
responsibility to answering questions, not to formulating them."
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Contrary to the above statement, it is the assertion of this
thesis that the 1VA and its partners/liaisons (or rather
adversaries) sought primarily to formulate the questions and
engineer the consent of one another. The motivations of the
program's participants were self-serving and adversarial. The
potential and mechanisms for participation as outlined in this
thesis, by 1VA spokespersons and others, therefore only
existed in a vacuous axis around which the authority and
watershed residents, among others, danced. The author of this
thesis also steps forward to say that most the partners to the
TAD program and process contributed to the adulteration of its
potential as an exercise in participatory planning . Of all the
reasons why the TAD program existed or failed, nothing can
explain this phenomenon of tributary area development in the
Tennessee Valley better than the dysfunctional atmosphere in
which this program was expected to thrive; it can be stated
that this atmosphere was certainly unwelcoming

to the

qualities of fruitful participatory planning .
This dysfunctional participatory atmoshpere can be
summarized by listing the following conclusions of this thesis:
( 1) the TAD program was compromised by the myopic outlook

of its participants; (2) the program failed to guide technology
according to human values; ( 3) partners to the TAD process
acted

like

competing

interest
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groups

who

fought

and

campaigned to define the optimum and express the need; ( 4)
the preceding resulted in the failure of the TAD program as a
participatory process; ( 5) the 1VA failed in its role as planner
and ombudsman to the participatory process; ( 6) watershed
residents contributed significantly to the adulteration of the
participatory

process;

( 7)

the

TAD

program

can

be

characterized as a political game that was full of strategic
moves,

defensive

strategies,

manipulative

tactics,

and

belligerent attitudes; ( 8) participants primarily worked to
formulate their agendas and engineer the consent of one
another; (9) Due to the above, it can be summarily concluded
that in light of such dynamics it is no wonder that the TAD
program could hardly succeed as a participatory program.
With the above, and in conclusion, the following lessons
can be drawn from the examination of the Tribuatry Area
Development program. ( 1) A participatory process

must

involve an enlightened citizenry; (2) the sole motive of
participatory planning should be participation; and to borrow
from Mogulof, ( 3) the character and intensity of citizen
participation is influenced by the character of the bureaucratic
agency. The inverse is also true, in that the character of an
agency's participatory acumen is influenced by the character of
citizen participation.
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TENNESSEE VALLEY AUTHORITY ACT
SECTIONS 22 AND 23
Adopted by Act of Congress
1 8 May 1933

SECTION 22

To aid further the proper use, conservation, and development
of the natural resources of the Tennessee River drainage basin
and of such adjoining territory as may be related to or
.
materially affected by the development consequent to this act,
and to provide for the general welfare of the dtizens of the
said areas, the President is hereby authorized, by such means
and methods as he may deem proper within the limits of
appropriations made therefor by Congress, to make such
surveys of and general plans for said Tennessee basin and
adjoining territory as may be useful to the Congress and to the
several States in guiding and controlling the extent, sequence,
and nature of development that may be equitably and
economically advanced through the expenditure of public
funds, or through the guidance or control of public authority,
all for the general purpose of fostering an orderly and proper
physical, economic, and social development of said areas; and
the President is further authorized in making surveys and
plans to cooperate with the States affected thereby,
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or

subdivisions or agendes of such States, or with the cooperative
or other organizations, and to make such studies, experiments,
or demonstrations as may be necessary and suitable to that
end [48 Sat. 69, 16 U.S.C. sec. 83 1u].

SECTION 23

The President shall, from time to time, as the work provided
for in the preceding section progresses, recommend to Congress
such legislation as he deems proper to carry out the general
purposes stated in said section, and for especial purpose of
bringing about in said Tennessee drainage basin and adjoining
territory in conformity with said general purposes ( 1) the

maximum

amount

of

flood

control;

(2)

the

maximum

development of said Tennessee River for navigation purposes;
( 3 ) the maximum generation of electric power consistent with

flood control and navigation; ( 4) the proper use of marginal
lands; ( 5 ) the proper method of reforestation and of all lands in
said drainage basin suitable for reforestation; and ( 6) the
economic and social well-being of the people living in the said
river basin [48 Stat. 69, 16 U.S.C. sec. 83 1v].
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CHRONOLOGY OF TiiE EVOLUTION OF TiiE
TRIBUTARY AREA DEVELOPMENT PROGRAM

1 936
1VA Board of Directors present a report to Congress discussing
unified development of the Tennessee River system and
recognition of water problems of major tributaries.
White Hollow in east Tennessee (comprising 1,750 acres) is
established as an experimental watershed; conducted as a
cooperative project between 1VA's forestry and hydraulic
engineering departments; basic hydrologic research is
conducted.

1938
Chestuee Pilot Project (comprising 85 ,000 acres) is established
in Monroe, McMinn, and Polk Counties of east Tennessee; a
reconnaissance of the area's · water control problems is
conducted; a farmer's survey is done; Chestuee Watershed
Advisory Committee is established as a coordinator of the
project and the extension senrice of the University of
Tennessee is assigned as the contractor for the project.

1 94 1
Pine Tree Branch program established as an experimental
watershed in west Tennessee; water and forestry research is
conducted in the 88 acre watershed.

1 948
1VA conducts study on Holston River near Kingsport, TN.
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195 1
�

Reconnaissance survey of flood control problems is conducted
in the Beech River Watershed.

1952 .
Parker Branch in western North Carolina (comprising 1,060
acres) is established an experimental watershed; studies are
done to obtain infonnation on the relationship between
agricultural, soil, and water resources as well as to determine
the economic well-being of the watershed's farm operators.

1954
October

Governor Frank Clement signs a memorandum of agreement
\\lith the 1VA thereby giving offidal recognition of State
leadership in Beech River Watershed.

1955
.hme

Richard Kilbourne, representing the 'IVA's Advisory Committee,
and Carl Peterson, representing Tennessee's Governor Clement's
office, meet \\lith the Beech River Assodation in Lexington to
discuss a number of organizational problems.
November
1VA and the State of Tennessee sign the renewal of a letter of
agreement regarding the position of State Watershed
Coordinator. The position is intended to encourage a program of
development in the watersheds of the State.
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1 956
�

First full year of the action phase of the Parker Branch
experimental watershed project is completed.

1 95 7
March
1VA Tributary Watersheds Program Coordinator addresses the
annual conference for cooperators in the 1VA's agriculture
economic research activities. The report "Economic Research
Consideration in Watershed Development" is presented at the
conference.
June
Second full year of the action phase of the Parker Branch
experimental watershed project is completed.

1958
Yellow Creek Watershed Authority established as a State
agency by Mississippi legislature.

1 959
June
E.k River Development Association is organized.
October
E.k River Development Association is incorporated.

1 960
February
Clinch Powell River Valley Association is formed.
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August
Clinch Powell River Valley Association is incorporated.

1961
April
Office of Tributary Area Development established.
Bear Creek Watershed Association formally organized.

Max

1VA meets with Western North Carolina Regional Planning
Commission and the North Carolina Department of Water
Resources.
October
Bear Creek Watershed Association incorporated in Alabama.

November
Sequatchie Valley Development Association Incorporated.

1 962
May
Upper Hiwassee Association for Economic Development fonned.
Representatives from the Office of Tributary Area Development
meet with the Kiwanas Club of Norton, VA to explain the
procedure for organizing a local group and securing State
participation in area development.
Citizens of Upper Hiwassee meet with 1VA representatives in
Young Harris, GA to discuss tributary area development for the
watershed.
State Agency and 1VA representatives meet in Nashville, TN to
discuss their respective roles in the proposed Beech River
program.
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June
Lower Hiwassee River
meets.

Watershed Development Association

1 963
.lYh:

Clinch Powell River Valley Association meets in the University
of Tennessee's student center to present the results of a
comprehensive study of its area's resources.

August
Governor Clement of Tennessee appoints a fifteen person board
of directors for newly created Tennessee Elk River
Development Agency.

September
Annual meeting of Tennessee River and Tributaries Association
is held in Cleveland, TN.
The economic development report on the Upper French Broad
area is completed. The report contains an inventory of the
watershed, an analysis of changes in the area's economic
growth since 1940, and an appraisal and suggestions for future
development.
The Lower Clinch Powell Program Conference is held. Steering
Committee members and work group chairs of Clinch Powell
River Valley Association meet with 1VA technical advisors to
discuss how to accelerate the further economic development of
the area's resources.

1 964
Februaxy

Directors of the Clinch Powell River Association adopt a ten
point development program plan for its area.
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March
A 16mm sound and color film on the Parker Branch
experimental watershed project is made available through the
1VA Information Office. The film includes data on the results of
the ten-year project undertaken in the watershed.

May

Richard Kilbourne, Director of the Office of Tributary Area
Development visits Costa Rica on special assignment with the
United States Agency for International Development (USAID).
He counsels USAID offidals on the possibility of setting up a
tributary area development type program in Costa Rica.

1965
January
Elk River Development Association, the Tennessee Elk River

Development Agency, and 1VA signed a
three-way
memorandum of understanding
to
define
areas
of
responsibility and establish guidelines for cooperation.
Februazy
the sixth of eight dams planned for the Beech River
multipurpose water control system goes into operation. a
reservoir known as Sycamore Lake is created as a result of this
project.
November
Congress appropriates $5,5 70,000 for the 1VA to begin
construction on the Tims Ford Dam in the Bk River watershed.

1966
April
Beech River Watershed Development Authority appoints a six
member beautification council to formulate plans and promote
a program of beautification in the area.
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May

WACADA Development Association formed.
August
The Upper Duck River Development Association and Agency as
well as the 1VA sign a three-way memorandum of
understanding outlining the responsibilities of each group
regarding the cooperative resource development program for
the area.
November
1VA in dose cooperation with the North Carolina Department of
Water Resources and the Upper French Broad Economic
Development
Commission
propose
a
water
resource
development plan for the Upper French Broad area.
The Upper French Broad Economic Development Commission
undertakes an intensive public information effort designed to
inform the citizens of the five-county area about the
commission and benefits of the proposed water control system
for the Upper French Broad.
Seven members of the board of directors of the Nicoya
Peninsula Development Association in Costa Rica visit a number
of tributary area development organizations in the Tennessee
Valley. This is the second trip since Richard Kilbourne's visit in
Elk River Watershed Development Association redefines its
boundaries to include Roane, Cumberland, and Morgan
Counties. Scott and Fentress Counties, who show little or no
interest in resource development program, are dropped.

December
Beech River Watershed Development Authority makes a $1,7 10
installment payment to the Federal Treaswy for its share of
costs for the watershed's multi-purpose water control system
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1 967
February
Alabama and Tennessee's Elk River Development Agendes
have approved arrangements for operating a joint office to
carry out the programs of the two agendes and the Elk River
Development Association.
April
Ground is broken for the water grid system in the Upper Duck
River area.
The Tennessee State Planning Commission approves
creation of a five-county regional planning commission

the

�

TRTA and the Assodated Tennessee Valley Chamber of
Commerce merge to fonn the Tennessee River Valley
Association. This new assodation's objectives include ( 1)
fostering and promoting commercial, industrial, and social
development; (2) advocating the conservation, control and
purification, development and use of water resources of the
Tennessee River and its tributaries; ( 3 ) assembly and
disseminate information on the Tennessee River and its
tributaries.

1968
March
Multi-purpose Nemo Dam and reservoir project on Obed River
in Morgan County has been eliminated as part of economic
development program in Emory River Valley. 1VA studies
indicate that economic benefits will only total sixty percent of
the project's estimated costs.

�

An organizational meeting of the new Sequatchie Valley
Planning and Development Agency is held in Dunlap, 1N.
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September
Executive Directors of five tributary area organizations in the
west Tennessee Valley hold a meeting in Muscle Shoals, AL to
review program activities and discuss topics of mutual interest.
Bear Creek, Yellow Creek, Beech River, Upper Duck River, and
Bk River are represented.

1969
.1J.mf

Kermit Edney, fonner Chair of the Upper French Broad
Economic Development Commission, speaks before two
Congressional committees about the 1VA's proposed water
resource development project.

�

A 67Q-acre Bear Creek reservoir dam has been completed in
Franklin County, AL. This is the first unit of a multi-purpose
water development project in the Bear Creek watershed. When
completed, the system will consist of four relatively small dams
and reservoirs as well as some sixty miles of channel
improvements.

1 974
Tanuaty

Hiwassee River Watershed Development Association hold its
tenth annual meeting .

.I.uJx

The Tims Ford Dam flood control, power generation, and water
quality control project is
dedicated.
Fourth
District
Congressman Joe L. Evins is in attendance. Fonner Franklin
County Judge, C.O. Prince is honored as an early leader to obtain
this project.
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1 975
At the end of this year's fiscal year, the OTAD's Junk Car
Demonstration Program is terminated. The cash crops for youth
program is being transferred from OTAD to the 1VA Division of
Agriculture Development.

1977
The 1VA opens a Local Government Data Processing Center.
OTAD is to provide technical assistance in software
development and distribution, contract preparation, and
requests for proposals

.1Y1x

OTAD's Program Implementation Staff open up a new office in
Nashville, TN.

September
the annual conference for State agency directors and watershed
assodations in OTAD's western district projects is held.

1 9 7 9 - 1 9 80
The Office of Tributary Area Development was dismantled and
incorporated with other 1VA departments to form the Office of
Community Development. Sharlene Hirsh becomes its frrst
Director. After a brief tenure, she leaves the post in a storm of
controversy. There seems to be no definitive record of when
the TAD ceased to exist.
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TABLE ONE

PHYSICAL CHARACTERISTICS OF THE WATERSHEDS

Watershed

Estimated

Area in

Population

Sq. Miles

States

No. of Counties

( 1964)
- - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - -------- - - - - - - - - - - - - - - - - - - - -

6,000

133

TN

3

20,000

300

TN

2

5,000

199

MS

3

96,000

2 ,249

AL & TN

7

1 50,000

1,766

TN

10

239,537

2,406

NC

4

Bear Creek

35,000

946

AL & MS

5

Duck River

1 7 6,000

3,500

TN

14

Sequatchie

35,000

587

TN

3

83,000

1 ,224

TN

3

46,000

1 ,476

GA & NC

5

Chestuee Creek
Beech River
Yellow Creek
Elk River
Clinch-Powell
Rivers
Upper French
Broad

River
Lower Hiwassee
River
Upper Hiwassee
River
- - - -- - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - -

Adapted From: Wells, Donald T. The 1VA Tributanr Area Development Promm.

Birmingham, AL: University of Alabama Bureau of Public Administration, 1964,

P. 4 & 7 .
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ACTIVITIES IN THE WATERSHEDS OF THE
TRIBUTARY AREA DEVELOPMENT PROGRAM
BEAR CREEK
Forest Seeding Project
Reforestation Project
Forest �agen1ent �onstnations
Incentive Fertilizer Program
Feeder Pig Association
Vina Clay Evaluation
light Weight Aggregate Evaluation
School Drop-out Counseling
Health Education Program
Sanitary Landfills
Industrial Development Letters
Industtial Development Brochure
Rosetrail Park Development
Public Information and Men1bership
Slide-Tape Presentation
Water Resource Planning
Water QJ.lality Sampling
Water Control Systen1 Construction
Statewide Promotion Amendment 27
Authority Incorporated and Organized
Roadside Signs
Coon Dog Graveyard
Trailer Industry Survey
Labor Survey
Forest Industry Prospectus
Forest Products Course
Forest Management Calendar
ASCA Forestry Vendor Systen1
Forest Fire Directory
Rapid Adjustment Farm Program
Test Demonstration Program
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Internship Program
Rural Water Supply Study
Indian Sites Study
Recreation Sites Survey
Education Improvement Campaign

YELLOW CREEK
Forest Management Brochure
Reforestation Program
Forest �agement �onstnations
Incentive Fertilizer Program
Farm Test Demonstnations
Rapid Farm Adjustment Program
licensed Practical Nurse Training
Auto Mechanic Training
Electrical Workers Training
Secretarial Training
Recreational Promotional Brochure
Goat Island Campground Development
Green Tree Hunting Area
Sport Fishing Promotion
Industrial Development Letters
Industrial Park Development
Drainage Problems Survey
Water Quality Sampling
Off-Street Parking Plan--luka
Roadside Development
Yellow Creek Port Promotion
Appalachian Program
Forest Management Plans
Duck Ponds
4-H Pig Chain Program
Community Service Boar
livestock Artificial Breeding program
Farm Management Course
Farmstead Improvement Program
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Catfish Farming Demonstration
Slide-Tape Presentation
Internship Program
Goat Island Administration Study
Recreation Economic Impact Study
Recreation Development Plan

ELK RIVER
Agriculture Development
Unit Test Farms
Rapid Adjustment Farms
Incentive Fertilizer Program
Forestry Development
Forest Management Demonstrations
Water Resource Planning
Recreation Development
Minerals Evaluation
School Dropout Counseling
Vocational Training--cO:MIIT
Motlow Junior College Construction
Industrial Development
Operation Townlift (Pulaski and Winchester)
Pulaski Beautification Program
Public Infonnation and Membership
Water QJJality Sampling
OEO Activities Administration
Bk River Optometrist Association
Pilot Forest
Tim.s Ford Project Construction
Slide-Tape Presentation
Bk River Planning Commission
Leadership Conference
"ERDA News" Publication
Old Stone Bridge Park
Recreation Tabloid
Internship Program
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TVA-SCS Cane Creek Project
Interstate Welcome Station
Interstate Impact Study
Water Distribution Systems Study
Land Use Plans-Ti.ms Ford Reservoir
Agriculture Field Day

CLINCH-POWELL
Health Needs Promotion-Elder Citizens
CO:MET Program (3 locations)
Internship Program
Industrial Development Conference
Inventors and Investors Fair
Industrial Development Material
Forest Industry Opportunity Report
Reforestation Program
Sand and Clay Market Studies
Recreation and Tourist Conference
Cumberland Hiking Trail
Highway Improvement Program
Beautification Program
Model School Health Program
Solid Waste Disposal Program
County Health Council
Labor Survey
.
Mobile Home Industry Studies
Tourist Promotion and Brochures
Community Parks ( 3 locations)
Outdoor Drama Conference-Hancock County
Boat Dock Operators Organized
Water QJJality Sampling
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BEECH RIVER
Water Control Systems
Shoreline Use Planning
Area-Wide Planning
Incentive Fertilizer Program
Test-Demonstration Program
Rapid Adjustment Farms
Reforestation Program
Plant-an-Acre Program
Highway Improvements
Highway Bank Stabilization and Erosion Control
Industrial Development
Critical Erosion Control
Vocational Training-cOMET
Civic Facilities Program
Subdivisions Developments
Beautification
Lexington Water Supply Contract
Educational Facilities Improvement
Green Vista Trail
Reservoir Public Access Improvements
land Use Plans
Internship Program
County-State Access Road Improvements
Irrigation Demonstrations
Pimento Pepper Program

LOWER HIWASSEE
Arrowhead Trail Development
Arrowhead Trail Brochure ( 5 ,000)
Industrial Site Identification
Hiwassee River Channel Extension
Port Authority Promotion
Reforestation Program
Forest Management Program
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Forest Safety Training
Low-Flow Investigation-Culpepper Branch
Shales Expandability Study
Slide-Tape Presentation
Highway Promotion
Operation Townlift (Athens)
Water Resource Planning
Water Q]Jality Sampling
Adult Basic Education
Adult Evening High School
Satellite Industrial Plant Survey
Lead-Zinc Deposits Study
Sand-Gravel Deposits Study
Community Data-Etowah
Cherokee Indian Camp Ground
Spring Trail Development
Internship Program

UPPER DUCK RNER
Health Education
Motlow Junior College Construction
Water Resource Planning
Water Pollution Action Committee
Recreation Sites Development
Water Q]Jality Sampling
Industrial Market Studies
Water Grid System Construction
Regional Planning Commission
Highway Improvement and Development
Mental Health Centers Established
Resource Development Plan
Shelbyville Recreation Development
Park Development Plan-Lewisberg
Internship Program
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UPPER FRENCH BROAD
Water Resource Plannin g
Industrial Sites Location
Forestry Surveys
Water Qpality Sampling
UFB Economic Development Commission
Resource Work Plans
School Dropout Program
Vocational Education Program
Internship Program
Manpower Development Programs
Specific Industrial Studies
Townlift Program
Beautification Program

UPPER HIWASSEE
Informational Radio Programs
School Dropout Counseling
Health Education Program
Children's Health Services
Agriculture Markets Analysis
Tomato Development and Marketing Promotion
Feeder Calf Market Studies
Towns County Park Development
Recreational Plans-Rural Development Assodation
Soapstone Evaluation
Reforestation Program ( 2,5 10 acres)
Forestry Work Plans
Water Resource Library
Flood Information-Two Industries
Water Use and Waste Treatment Projections
Union County Water System
Industrial Sites Information--Mapping
Community Industrial Fact Files
Appalachian Corridor Location Maps
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Rural Renewal Program
Housing Developments
Chatuge Shores Recreation Project
Cherokee County Recreation Project
Forestry Assistance
Garbage and Refuse Study
Sanitary Landfills
Research Project on Farm Organization
Agribusiness Firms Survey
Recreation Placemats
Towns County Recreation Study
Fire Protection for all Counties
Forest Management Demonstrations
Minerals Study
Beautification Program
Resources Work Plans Development
Internship Program

SEQUATCHIE VALLEY
Sponsored OEO Organization
Agricultural Coordinating Committees
Farm Management Program
"Hardwood Utilization Centers" Report
Strip Mine Reclamation Demonstration
Reforestation Program
Superior Tree Orchard Planting
Wood Processing Plant Location
Scenic Highway Promotion
Dam Sites Identification
Water Quality Sampling
Industrial Park Development
UT-TVA Indigenous Industry Activity
Operation Townlift (Dunlap)
Labor Survey
Industrial Site Identification
Recreation Feasibility Study
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Tourist Promotion Display
Tourist Promotion Brochure
Home Grown Industry
. Health-Related Needs Study
Area High School Planning
Mental Retardation Association
Scenic Overlooks Promotion
Sanitary landfills Promotion
Highway Promotion
Resources Work Plans
Internship Program
Planning and Development Agency Promotion
Fall Creek Falls State Park Promotion
Davis Point Recreation Area Promotion
Golf Course Resort Complex Promotion
Area Placement Promotion

2 57

THESIS INTERVIEW QUFSTIONS
1.

In what way were you associated with the 1VA's TAD
program?

2.

In your opinion, how well do you think the TAD program
integrated the five basic concepts of the 1VA concept as
enumerated below?
a.

b.
c.

d

e.
3.

unified regional development
decentralized administration
active citizen participation
social responsibility
apolitical policy-making

Given the below variable that define the concept of
participation, how well do you think the TAD program
achieved participatory planning?
Participation can be seen as a holistic
and integrative process that is sensitive
to
local/indigenous
concerns
and
interests. It is a process that welcomes
common people's input as an integral
part
of
the
planning
process.
Participation puts people first in
decision-making, information utilization,
and administration. It is a sustainable
process that emanates from the bottom
up and seeks to achieve more than just
economic
infrastructural
and
improvements.

4.

What were the successes of the TAD program?

5.

What were the failures of the TAD program?
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6.

What type of people (i.e. professionals, public officials,
unskilled workers etc .... ) and institutions (i.e. churches
etc....) would you say, were participants in the TAD
program? What were their roles and functions?

7.

In what way did the TAD program adhere to the
following practices?
a

b.
c.

d

e.
f.
g.

h.
i

8.

How would you address the following issues in regards to
the TAD program?
a

b.
c.

d

e.

9.

centralization
technical data
rigid scheduling
pre-formulated goals
expert judgment
intensive capital use
natural and environmental resource exploitation
large scale production
technocratic and bureaucratic administration

institutionalization
representation
power
knowledge
fragmentation

Do you have any other comments about the TAD
program?
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:METHOOOLOGY

The methods for the research and collection of data and
information for this thesis proj ect were derived through a
couple

of

primary

participatory

techniques.

planning,

tributary

An

extensive

area

review

development,

of
and

Tennessee Valley Authority literature was conducted. These
included going through TVA and OTAD files located at TVA
headquarters in Knoxville, TN.
An interview process was also utilized to research and

collect data and information for this thesis project. Interview
participants

were

asked

to

respond

to

nine

questions

pertaining to the topic of participation, the TVA, and the TAD
program. Interviewees were first contacted so as solicit their
interest in participating in the interview and to obtain their
mailing addresses. They were then sent an informed consent
statement and a set of interview questions. The researcher
then contacted everyone to set up either phone or face -to-face
interviews. One respondent chose to answer the question
through the mail. Thirteen people were contacted and seven
chose to respond to the interview request. Respondents'
answers were taped and then transcribed. The transcribed
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responses were destroyed after being utilized for the thesis
project. All the participants' responses will remain confidential.
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